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January 22, 1985 


The Honourable George R. McCague, 
Chairman, Management Board of Cabinet, and 
The Honourable Larry Grossman, QC, 
Treasurer, 

Government of Ontario, 

Queen's Park, 

Toronto, Ontario. 


Dear Sirs: 


We are pleased to present our report on our study of management and 


accountability in the government. 


In the course of our work we interviewed and subsequently reviewed our 
conclusions with a number of ministers, all deputy ministers and _ the 
Provincial Auditor. In gathering information and opinions during the early 
stages of the study, we had discussions with well over one hundred senior 
public servants and examined the application of government-wide processes in 
four representative ministries. We also met with the former Chairman of the 
Public Accounts Committee and members of the opposition parties. We 
accumulated pertinent information on practices in other parliamentary 
jurisdictions by interviewing officials of the other provinces and the 
Government of Canada, and by reviewing documents of the United Kingdom and 
Australia. We also reviewed practices in the United States, but the 
congressional system functions quite differently and many of the practices 
used there are not applicable to a parliamentary system. We surveyed 
twenty-eight major Canadian private sector organizations to secure 
information on their managerial practices, trends and innovations. Thus, 
there has been the opportunity for broad input and for extensive reaction as 


we formulated our conclusions. 


We received invaluable assistance from the study's steering committee of 
deputy ministers, private sector corporate executives and the former 


Provincial Auditor. 


Digitized by the Internet Archive 
in 2022 with funding from 
University of Toronto 


https://archive.org/details/31/761115480097 


The report sets forth our key recommendations in a concise fashion. An 
extensive set of accompanying background papers presents our detailed 
findings, conclusions and recommendations. As the study progressed, we 
reported to the steering committee on interim findings. The background 
papers will be of help to those responsible for considering and acting upon 


our report. 

Our recommendations are directed at maintaining and strengthening Ontario's 
accountability structure, management policies and the managerial working 
climate. 


It is an honour for us to be of service through the study. 


Yours truly, 
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STUDY OF 
MANAGEMENT AND ACCOUNTABILITY 
IN THE GOVERNMENT OF ONTARIO 


REPORT 


JANUARY, 1985 


Our mandate was to make recommendations to improve 


° the government's accountability structure, by clarifying the 
responsibilities of and relationships between ministries and 


central agencies; 


: management policies, by determining how administrative rules 
and management practices can further encourage prudence, 


probity and efficiency; and 


° the attitudes and motivations of managers in the civil service, 
and the related development of human resources, by promoting a 
working climate that fosters adherence to the rules, value for 


money and innovation. 


Our study was initiated by the government in response to concerns that lines 
of accountability were unclear, that rules were not always followed and that 
controls might not be adequate. The primary objective was to ensure that 
the government continues to provide the public with the best possible 


service in the most economical way. 


We found that 


- A reasonable accountability structure -- who is accountable to 
whom for what -—- is in place, but could be strengthened. While 
underlining the deputy minister's day-to-day responsibility to 
the minister, links between deputy ministers and Management 
Board, and between deputies and the Premier, should be 


clarified and enhanced. 
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° The administrative rules in the government's Manual of 
Administration generally are sound and are well accepted. 
However, there are ways to improve the content and format of 
the rules, strengthen commitment to compliance, keep them up to 
date with emerging needs, and see that they do not inhibit 
efficiency or creativity. Management Board and the Civil 
Service Commission have initiated many improvements’ in 
government-wide management practices; there are opportunities 


to make these practices more effective. 


‘ The working climate and the attitudes of senior civil servants 
broadly indicate a healthy management organization that is 
dedicated to getting things done. But changes are needed to 
inculcate a consistent and strongly held value of getting 


things done within the rules. 


The recommendations define and enhance the authority and accountability 
relationships among the ministers, their deputies, the Premier and 
Management Board. They would make the Manual of Administration a more 
effective instrument of policy. Further, they can enhance the working 
climate and ensure that innovation and achievement of goals within the rules 
are pervasive values in the civil service, so that the public of Ontario 


continues to be well served. 


Clear Accountability 


In theory, accountability in the democratic parliamentary system in Canada 
is simple. Governments draw authority from the electors and are accountable 
to them for the exercise of it. Within the system, the government 
collectively is accountable to the Legislature for its policies and 
programs, and individual ministers are accountable for the activities of 


their ministries. This we refer to as "public accountability”. 


We regard the accountability structure or framework within government as the 


set of relationships through which 


: responsibility and authority are delegated by one organization or 


person to another; 
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: a base of objectives, expectations and performance review is 


established for the exercise of that responsibility and authority; 


4 a rendering of account take place; and 


: approval or discipline may ensue. 


All four of these elements should be present for a true accountability 


relationship to exist. 


The growth and pervasiveness of modern government have led to the 
development of structures and practices which often seem to blur the lines 
of authority and accountability. One of the elements complicating the 
accountability structure is the role of the central agencies -- Management 
Board, the Civil Service Commission and the Ministry of Treasury and 
Economics. These agencies assist Cabinet by operating processes of internal 
accountability in order to keep control and to promote probity, efficiency 


and a high quality of management. 


These complexities in organization and processes are by no means unique to 
Ontario. Under any parliamentary and cabinet form of responsible 
government, accountability relationships necessarily are complicated and 
intertwined. Governments in Canada, the United Kingdom and Australia carry 
on the affairs of government through numerous and overlapping lines of 


accountability. 


Nonetheless, the principle of ministerial accountability and responsibility, 
which is most visibly exercised in Question Period and in consideration of 
the Estimates, is a fundamental tenet of government in Ontario. This 
principle is central to our study, and our recommendations are intended to 


reinforce it. 


We recommend that 


iD, Responsibility and accountability of the minister for total 


ministry performance be continued and clearly recognized, in 


keeping with the traditions of a parliamentary democracy. 
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Each minister is accountable to Cabinet and to the Legislature, and 
ultimately to the public, for a ministry's total performance: its policies, 
programs and management. It is the responsibility of the deputy to support 
the minister by ensuring that policies are carried out, programs are 
administered effectively and efficiently, the ministry is managed in 
accordance with policies set by Management Board, and appropriate advice is 


given to the minister. 


We met many ministers and every deputy minister during our work. These 
discussions led us to believe that ministers and deputies have a consistent 


understanding of and respect for each other's duties and responsibilities. 


A minister's or deputy minister's relationships with central agencies or 
officials should not detract from the public accountability of ministers for 


all aspects of their ministries. Other accountabilities of the deputy 


minister -- to the Premier, to Management Board and to the Civil Service 
Commission -- should complement and support the responsibility of the 
minister. 


The Premier appoints all deputies, and assigns them to ministries for a 
three-year term. Their relationship to the Premier complements’ the 
relationship to their ministers. Deputies are accountable to the Premier 
for fulfilling the Premier's expectations of them when they were appointed 
and for satisfying government-wide interests and responsibilities as senior 
servants of the government. Normally there will be harmony between the 
deputy's duty to serve the Premier and to serve the minister; if an 


irreconcilable conflict arises, the Premier has to resolve it. 


As a committee of Cabinet, Management Board is responsible under its 
governing Act for directing the Estimates process, coordinating the 
implementation of programs, assessing program results in relation to 
resource allocations, controlling expenditures, prescribing administrative 
policies and initiating improvement in management practices. The Board's 


duties echo those of counterpart bodies in other parliamentary jurisdictions. 


The Premier and Cabinet look to their colleagues on Management Board to 
establish sensible and clear rules to maintain integrity and prudence, and 
to foster economy, efficiency and effectiveness. These are logical and 


practical expectations. Accountability relationships of ministries with 
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Management Board are an internal tool of the executive; they are not a 
substitute for the public accountability of ministers and Cabinet to the 
Legislature and through it to the _ public. Deputy ministers must be 
responsible for managerial performance both to the minister and _ to 


Management Board. 


Management Board has effective methods for monitoring expenditure budgets 
and for taking corrective action if these get out of line. The 
accountability relationship between deputy ministers and Management Board 
for such matters as expenditure and manpower control is well established and 
thoroughly understood. The managing by results process has provided a 
technical approach to measure achievement of goals, but further development 
and refinement are necessary to make it work better. The annual management 
review of the deputy minister with the Board provides a good accountability 
forum on results, program management, productivity improvement and audit 


but, as we note later, should be enhanced. 


In the area of management policies, the Board has developed rules and 
practices to be applied in ministries but has no systematic method of 


knowing whether ministries comply with then.. 


It would be a misuse of public money for Management Board to duplicate the 
work of the ministry internal audit and the Provincial Auditor by formally 


checking that policies and decisions of Management Board are carried out. 


However, Cabinet should be assured that Management Board has’ sufficient 
authority to ensure that ministries are complying with Board policies as 
well as maintaining a satisfactory standard of management. We believe that 


the Board has, under its Act, the powers needed to exercise this authority. 


To strengthen the accountability relationship between deputy ministers and 
Management Board for administrative rules and management practices, our 
proposal is to provide for formal delegation of authority from the Board to 
each deputy for the Board's management policies. The deputy will then make 
decisions and ensure compliance within this delegated authority. In this 
way the deputy would be accountable to the Board for the ministry's actions 
under the delegated authority. The Board should be responsible to work out 
a satisfactory mechanism’ for delegating authority to and _ monitoring 


information on compliance by each ministry. 
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A precedent for this approach has been operating in the human resource 
Management area in the Ontario Public Service for some time. Under the 
Public Service Act, the Civil Service Commission has authorized deputy 
ministers to exercise its functions and powers in classification and 
recruitment matters. The consequent accountability of the deputies to the 
Commission for performance has existed for ten years, and reviews done by 
the Commission show that deputy ministers have exercised their authority 


well. 


Management Board must be able to act if a ministry does not comply with 
Board policies or decisions. Beyond instructing the minister and the deputy 
that compliance is imperative, the Board should have a clearly understood 
mandate to go further by withdrawing authority it has delegated to the 
deputy. This would be an action of last resort, taken only after approval 


of Cabinet. 


We recommend that 


Ze Management Board define an accountability relationship for 
management policies between it and the deputy ministers, based 
upon the delegation of authority by the Board to the deputies. of 
individual ministries. 


Management Board is in its second year of holding a formal annual management 
review with each deputy to discuss important current issues and the results 
achieved with the resources allocated. The review is an important means for 
maintaining accountability. We propose extending the subjects of the review 
to cover the full scope of the Board's responsibility, including program 
implementation, expenditures and results; human resources’ management; 
general administrative management; information technology; internal 
auditing; and productivity. These topics should be considered in a thorough 
meeting of directly interested parties: the minister and the deputy 
minister, the Chairman and Secretary of Management Board and the Chairman of 
the Civil Service Commission. The minister's participation is important, 
because he or she is publicly accountable for these aspects of ministry 
operations and results. On the basis of that session, a meeting on 
highlights would be held with the minister, the deputy minister and the full 


Board. 
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We recommend that 


se The annual management review with each deputy minister be expanded 
to cover all the subjects within the Board's responsibility and to 
include those parties most directly involved in the accountability 
relationship. A summary meeting should then be held between the 


minister, the deputy minister and Management Board. 


The Chairman of Management Board should be accountable to Cabinet and the 
Legislature, on behalf of the Board, for the managerial policies, processes 
and practices within which the government operates, for the administrative 
rules and for decisions taken by the Board. As we have said earlier, it is 
a basic tenet of the parliamentary system of government that ministers are 
responsible to the public for all dimensions of a ministry's performance. 
Therefore, whether authority has been delegated or not, it would be 
inappropriate for the Chairman of Management Board to be accountable for the 
actions of sa ministry.) That accountability should rest with the minister 
concerned, Similarly the Chairman should not be expected to report to the 


Legislature on the results of internal accountability reviews. 


In the process of appointing deputy ministers, the Premier establishes an 
understanding of their government-wide role and expectations of them. The 
Premier also reviews and renews the assignments of deputy ministers at the 
end of the third year of their term. On both occasions, the Premier should 
meet personally with the deputy minister and have a full discussion of the 


principal expectations and essential elements of performance. 
We recommend that 


4, The Premier meet with each deputy minister at the time of the 
first appointment to the rank of deputy minister and prior to the 
renewal of each three-year term to set out the responsibilities 


and expectations related to the new or renewed appointment. 


We also propose that the Deputy Minister to the Premier hold an annual 
discussion with each deputy minister about overall government objectives and 


their implications for the ministry, issues of government-wide interest and 
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the deputy's accomplishments and challenges. This discussion would follow a 
meeting with the deputy's minister and include input from the Secretary of 
Management Board and the Chairman of the Civil Service Commission. Their 
advice would be drawn from their regular involvement with each ministry and 
from the results of the various meetings that Management Board has with the 
deputy minister of each ministry during the course of the year. The results 
of these discussions would be reviewed with the Premier, and appropriate 
advice for each deputy decided upon. In this way, all dimensions of the 
deputy's accountability can be linked back to the appointment -- that 
critical point where the responsibilities and expectations for the deputy 


minister are set out. 
We therefore recommend that 


De The Deputy Minister to the Premier carry out annually an 
accountability review and discussion with each deputy minister on 
strategic matters relating to the government-wide interest and the 


ministry, as well as the deputy's accomplishments and challenges. 
Effective Rules 


The Manual of Administration sets forth Management Board's administrative 
rules. It is comprehensive, reasonably clear and pragmatic. However, it 
tends to restrict initiative unduly and to inhibit accountability by 
including extensive detail, and it lacks a review mechanism to ensure that 


the rules continue to be effective. 


Much can be done to make the Manual a better means for establishing rules to 
assure probity and prudence and to ensure that the public receives service 


in an economical, efficient and effective manner. 


The varied objectives of the Manual should be clarified, its policies 
simplified or restated more broadly, mandatory policies distinguished from 
guidelines, and certain policies updated. The process of 'revising or 
developing new policies should be shortened, and training should be given to 


ministry staff in the aims and usage of the Manual. 
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We recommend that 


OF The Manual of Administration be simplified and clarified, to make 
it a more effective means for communicating Management Board's 


administrative policies. 
The Working Climate of the Senior Civil Service 


We made a thorough review of the functioning of the senior civil service. 
Generally we think it is serving the province well. We examined the working 
climate to ensure that our recommendations carry forward the strengths of 
the Ontario system and that beliefs or values that limit those strengths be 


redressed in the future. 


Several dominant values have a significant influence on the way decisions 
are made and carried out. Restraint has become reality; it creates a 
pressure that permeates all decisions and has placed a new premium on value 
for money. Negotiations over financial allocations are intense and the 
performance expectations from managers have escalated. Doing more with less 


has become an entrenched feature of the system. 


The working climate embodies attitudes that strive to maintain flexibility 
and reject bureaucratic extremes. People live with an expectation of the 
unexpected, and pride themselves in dealing with uncertainty. It is a proud 
civil service, and its dominant value is getting things done -—- a strong 
DiASeiLOr sacl ion, It is also a system that is pragmatic and is less 
concerned with process than with making good decisions. And, work gets done 
through the informal organization. Informality is an important part of the 
system, and administrative controls that are out of phase with the 


understandings and beliefs of the informal processes are resisted. 


The questions around the rules that led in part to this study have a 
significant element of their origins in the working climate values. The 
bias for action -- getting things done -— has from time to time had 
supremacy over the rules. There has been a sense in the system that getting 
things done means getting ahead; on occasion you may have to creatively 
interpret the rules to expedite action. More attention needs to be paid to 


following the rules as well as getting things done. The recent reminder 
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from the Premier that rules must be followed should be repeated and 
reinforced by the language and actions of all ministers and_ senior 
officials. We have made recommendations that will clarify the rules and 
improve the rule-making process. These can be put in place and essential 
accountability rendered, but a key value in the system must be enhanced as 
well. Getting things done must continue to be a dominant strength of the 
system, But, getting things done within the rules must be reinforced in the 


values. 


We recommend that 


Vs The deputy ministers take the lead in communicating and 
reinforcing accepted government-wide values in the working 


climate. 


As part of our review of the working climate, we also looked at the way 
managers are developed and career opportunities are provided, so that the 
necessary skills and desired values are built into the executive cadre. 
This is an area that will be increasingly important to government as the 
requirement grows to develop capable civil service executives for the 
future. For the most part, our interviews indicate satisfaction with the 
quality of specific appointments. However, there is growing concern among 
senior staff that restraint, coupled with new demands placed on government, 
have increased the need for excellence in the ability of the civil service 


to identify and develop its pool of current and potential managerial talent. 


We recommend that 


8. The government-wide commitment to executive planning = and 
development be intensified, and that deputy ministers have the 
prime role in carrying out the executive planning and development 


program. 


Performance appraisal is a key element in relating the requirements of the 
system to individual actions. It is an important means of building 
discipline into the system and in translating administrative policies into 
sound managerial actions. Our interviews suggested that the kind of 
dialogue that appraisal requires is too often absent. In addition to the 


importance of appraisal as a tool for individual performance measurement and 
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development, it is necessary that the government-wide senior personnel 
development process work from accurate, up-to-date performance information. 
As a means of providing this information, performance appraisal is a 
critical tool of management at all levels. At the executive level, it is 


absolutely essential. 
We recommend: that 


a; Performance appraisal as a required activity across the civil 
service be fully implemented at all levels and serve to underscore 


desired values and performance expectations. 


Restraint has made the effective performance of everyone more crucial and it 
is becoming increasingly important to deal effectively with performance 
problems, especially at the managerial level. 

Many performance problems have their origins in the system or environment 
and are not necessarily a reflection on the person. For example, clear 
performance expectations may not have been shared, feedback on performance 
may not have been communicated, or some people may not be coping well with 
the direction and pace of change. Technical managers who have served well 
in the past may now face a shrinking demand for their skills and a growing 


need to take on new functions. 


In other cases, people were promoted beyond their capabilities in a rapidly 
expanding civil service. As well, some performance problems are just that - 
a lack of demonstrated ability to do the job. These kinds of situations 
need a commitment to action ranging from open and frank discussion, through 
retraining and new job assignments, to flexible arrangements which permit 
deputies to work out performance problems in order to staff the managerial 


positions with the most capable talent available. 


Many deputies feel present policies are adequate guides, but even more seek 
new answers. A common approach must be found; it should allow civil 
servants to prepare themselves for new challenges, and provide a means to 


deal with those who cannot adapt. 
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We recommend that 


10. The Civil Service Commission gain agreement on a program to deal 


with all aspects of performance problems. 


Executive development should be supported by a well articulated and 
understood plan for training. There is good support for the individual 
training to which people are exposed. However, the linkage among programs 
in terms of their content, sequence and timing falls short of the 
government-wide requirement at this time. A core set of courses should be 
in place and, wherever practicable, should be provided in a residential 
context. Courses should draw on the talents and experience of senior 
officers, who can provide a key means for imparting the general practices of 
management and the specific philosophy of the Ontario civil service. The 
essential values must be communicated and reinforced at the early stages of 
a senior executive career. We believe that intensified training will yield 
impressive results, not the least of which will be improved productivity 


throughout the government. 


Decisions on promotions rapidly telegraph the value system of those in 
senior positions regarding training and performance. Increased recognition 
of management skills development in candidates for promotion will be 
critical if the system is to believe that these efforts are of vital 


importance. 


We recommend that 


11. Government-wide training be better utilized to reinforce the 
desired values in the working climate and to build working 


relationships that are important to executive effectiveness. 
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In the background papers we elaborate at length on our report. The papers 
set forth a large number of more detailed observations and recommendations. 
Their purpose is to strengthen managerial, administrative and human resource 
policies and practices, and to foster productive relationships between 
ministries and the central agencies. A list of the recommendations in the 


background papers follows this report. 
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Our key proposals for improving management and accountability in the 
government are few in number and aimed at specific objectives. In large 
part, this is because the current system has many strengths, and to be 
effective the agenda for change must be limited. We have charted an 
evolutionary course for management in the Government of Ontario; we are 


confident it can be followed. 


Building from the sound base that exists, the proposed changes will create a 
clearer and more effective accountability structure and help to maximize the 
quality of government management. In turn, clarity of accountability and 
quality management will contribute significantly to greater efficiency and 
higher productivity in conducting the government's affairs -- leading to the 


best possible service to the public and value for the taxpayers' money. 
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RECOMMENDATIONS 
IN THE BACKGROUND PAPERS 


. THE ACCOUNTABILITY STRUCTURE 


Responsibility and accountability of the minister for 
total ministry performance be continued and clearly 
recognized, in keeping with the traditions of a 


parliamentary democracy 


Management Board define an accountability relationship for 
management policies between it and the deputy ministers, 
based upon the delegation of authority by the Board to the 
deputies of individual ministries. 


The annual management review with each deputy minister be 
extended to cover all the subjects within the Board's 


responsibility and to include the minister and the deputy 


minister, the Chairman and the Secretary of Management Board 
and the Chairman of the Civil Service Commission. A summary 


meeting should then be held between the minister, the deputy 


minister and Management Board. 


. DEPUTY MINISTERS: RESPONSIBILITY AND ACCOUNTABILITY 


The Deputy Minister to the Premier carry out annually an 


accountability review and discussion with each deputy minister 
on strategic matters relating to the government-wide interest 


and the ministry, as well as the deputy's accomplishments and 


challenges. 


The Premier meet with each deputy minister at the time of the 


first appointment to the rank of deputy minister and prior to 


the renewal of each three-year term to set out the 
expectations for conduct, responsibilities and perfor- 


mance related to the new or renewed appointment 
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THE MANUAL OF ADMINISTRATION 


Emphasis in the Manual of Administration be given to 
‘ specifying in clear terms the major do's and don'ts of 
proper conduct and behaviour on the part of civil 


servants; and 


: communicating the intent of each policy so that the user 


can clearly understand its purpose. 


A review of existing directives in the Manual be conducted to 


eliminate those that are of interest to a minority of managers 


or that are normally dealt with by specific staff units or 


ministries. 


Administrative policies be restated as broad directives 


wherever feasible. 


The policy, mandatory procedure and guideline components of 


directives be separated from each other. 


The process of administrative policy development be 
streamlined, and policy reviews completed within a specified 


short period of time. 


Responsibility for developing the practices required to 
apply government-wide administrative policies be delegated 


to the ministries to the maximum degree possible. 


A code of values be prepared and included as an introduction 


to the Manual of Administration. 


Training about the Manual be included in the government's 


management development program. 
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A new directive be developed to establish policies and 
procedures for the purchase and management of management 
consulting, technical consulting and systems development 


services. 


. MANAGEMENT POLICIES, PRACTICES AND STYLE 


The appropriateness of the position classification levels 
of internal auditors practising value for money auditing be 


re-examined. 


The practice of seconding program managers for tours of duty 


in internal audit groups be adopted. 


Management Board Secretariat augment its internal audit 


support capabilities. 


The Management Standards program be discontinued as a central 
initiative, but pertinent existing principles and standards 
be integrated into each ministry's management improvement 


plans and actions. 


Management Board develop and communicate key government- 
wide management strategies, and ministries develop plans 
responsive to those strategies and to their individual 


requirements. 


Program results information be accumulated in a manner 
meaningful to individual ministries, with summaries which 


meet the needs of both the ministry and Management Board. 


Ministries work with Management Board Secretariat to supply 
meaningful and accurate results data for the annual 


management review with the Board. 


Ministries be responsible for linking measures of program 


results with related measures of the performance of managers. 
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6. THE WORKING ENVIRONMENT 
6.1 The deputy ministers take the lead in communicating and 109 
reinforcing accepted government-wide values in the working 
climate. 
7. THE DEVELOPMENT OF SENIOR PERSONNEL 
7.1 The government-wide commitment to executive planning and 115 
development be intensified, and deputy ministers have the 
prime role in carrying out the executive planning and 
development program. 
7.2 The Senior Appointments Advisory Committee provide ay, 
government-wide leadership to the career management of 
present and potential executives. 
7.3 Three subcommittees of SAAC be established to carry out 119 
human resources planning and development at the ECP3, ECP2, 
ECP1, and ECP entry levels. These committees should be 
called Senior Personnel Development Committees. 
7.4 The senior human resources people in ministries serve as 120 
staff support to the Senior Personnel Development 
Committees, with particular responsibility for implementing 
plans at the ECP entry level. 
7.5 The Civil Service Commission play a service and advisory 123 
role in support of the government-wide responsibility of 
deputy ministers for senior personnel planning and 
development. 
7.6 The factors that apply to the Executive Compensation Plan, b25 


as well as their weighting, be revised in such a way as to 
integrate senior staff positions into career paths where 


the potential for advancement is not limited as at present. 
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Performance appraisal as a required activity across the 
civil service be fully implemented at all levels and serve 


to underscore desired values and performance expectations. 


The Civil Service Commission gain agreement on a program to 


deal with all aspects of performance problems. 


A limited number of management trainees be recruited into 


the civil service each year. 


Government-wide training be better utilized to reinforce 
the desired values in the working climate and to build 
working relationships that are important to executive 


effectiveness, 


The responsibility for the design and evaluation of the 
government-wide training program be assigned to a training 
committee made up of the Secretary of Management Board, the 
Chairman of the Civil Service Commission and the Chairman 


of the Senior Personnel Development Committees. 


Page 


128 


130 


130 


jie pt 


IEG 


ie salad danghh ily « a 


a _ 
, | wried tho Haka tile. ge \ i 
ehabyng one, maniaartyt 10g dase vetee 9 
3 mer coey «nO Rhereb Age ney skh 
| catepid ne, anime tiety Bn 
x | a vaRl nf co: ; 
ean ular hag tern, ob vcr) sims 
Bee i ro tl 
‘aay Per aye od step £256 cotton oe «ih ) 
Piel We aif ¢ abemily g nt ait a?) 
TA a eb Pet 38 gerry ee’ Smt, seta 
| wigien! bid ae ida! 9Y wih 
4 peaiet Yel gee gmNG, edict 
hinnk ig¢eavetsh Wo yas isco wis a qi) ae BN 
stat el SM ee ee take ae : 
eae cia jolmaeyy afyind tomiinay: 


BACKGROUND 
PAPERS on 
Management 

~_ and Accountability 
in the Government | 
of Ontario — 


The 
Canada 
Consulting 
Group 
even 


STUDY OF MANAGEMENT AND ACCOUNTABILITY 
IN THE GOVERNMENT OF ONTARIO 


BACKGROUND PAPERS 
JANUARY 1985 


CONTENTS 


THE STUDY SETTING 
Appendix to Paper 1 - Terms of Reference for the Study 
THE ACCOUNTABILITY STRUCTURE 


Appendix A to Paper 2 —- Responsible Government and 


Responsible Management 

Appendix B to Paper 2 - The Existing Central Structure 
DEPUTY MINISTERS: RESPONSIBILITY AND ACCOUNTABILITY 
Appendix an Paper 3 - The Deputy Minister Cadre 

THE MANUAL OF ADMINISTRATION 


Appendix to Paper 4 - Illustrative Directive for the 


Purchase and Management of Professional Services 
MANAGEMENT POLICIES, PRACTICES AND STYLE 


Appendix to Paper 5 - A Proposed Management Style for 


Management Board 


Page 


2D 


34 


40 


53 


56 


69 


74 


90 


wy 


9 ee) 


4 ve % <ahy _ 


4 


ye 


“hued ats 203 Soestytal o_avceT.- 1 tage 03” ints 


- 4 . ysrrsuare er tareacmcni se | 
ae 


ee hee tweeieve! afZ he enaié ~'S veenT 03 A skein i = 
~ . joeusganaM eldieooqeod a es 
; 7 : ‘he 
as a i 
je atv spe ot Jesteds 96)32)e2 aft ~ © rege? on © xii eree 


yi) CRTRARGA CA TTL STOR ONEER / RANT ATWIM TTTsg 


‘¢ he aeiwh qtuqa?, oiT ~_€ seqst 33 uThinagea 
ae MOLTANTPIMINGA IC WATas ANT 
“A i > -oF ovdssanlt eytevlll = & seqetd oF 2 hoeqan 


eeniwia? ‘lanctceutes? 36 Inantgewel! bua seofiore® 


$f SVD, GMA, SAAITIAN? ASIOLFNT THAREDARAM ” 
| 2 
; : = 
oe yl aF4¥le Jeretggare’ Caeogotl A - tC rece) oF xihhrages |. 9 7 
freod rmaangsreM _ 
alt a 
ees 
ww 
‘ i : - ; 
7 si 2 
: en © 


ii 


CONTENTS 


(continued ) 


6. THE WORKING ENVIRONMENT 


Appendix to Paper 6 - Considerations in Changing Values 


dee THE DEVELOPMENT OF SENIOR PERSONNEL 


Appendix to Paper 7 - Present Responsibilities for Senior 


Personnel Management 


LEY 


114 


134 


Li 
¥ Ne tet 7 
APL. ¥ . 
e po) 
Meee 
ns 


7 
Lp, oe 
Oleg 


- me nie ae ee iis me 


a ms ‘7 a 
, 


4 
( . 


} 
a) i) 
we fl 


ay ; 
Tar er oe oe Toi 
et a : ie Nia 

; _ a aM ra ; ’ J - 7 
ee | tanaka whee a2 distagvabtannt- — wa wt | 7 thnegq 
ot aak We Ca pote . tc 
‘< ae f a Dy # ae eb 

ye DOMOCRT SOE WO RNIN ANT 


> : 


= 


3 


ah ; a ye nL 1 


j : 7 = : : ha? : 


) C 
> > 
1 
tie 
¥ 
\ _ 
Y | 
a 
an 
—s 
a _ 
’ 
Le 
’ ra aaj 
ae 
7 oF : 
7 
= 
5 
it 


1. THE STUDY SETTING 


The Government of Ontario has a long history of examining its structures, 
managerial policies and practices in the light of its then-current situation 
and environment, to see that its operations are conducted most effectively 
and with maximum quality of service to the public. The Committee on the 
Organization of Government in Ontario, 1959, and the Committee on Government 
Productivity, 1969-1973, are major examples of the many special studies 
aimed at better governmental management. Internally, ministries and the 
central agencies have developed and implemented many innovations over the 


years, in sustained initiatives to maximize the quality of management. 


Restraint is not new to the Government of Ontario. Cost containment has 
been a priority for at least eight years, and has steadily climbed in 
importance through that time. Nor are the goals today any different than 
they were years ago: the central purpose of the Committee on Government 
Productivity was to “improve the efficiency and effectiveness of the 


government". But the environment is much different now. 


The mood of the public is not “more government”, but “less government” and 
“better government”. Governmental revenue’ restrictions, a difficult 
provincial economy and inflation have put a tight squeeze on_ the 
availability of funds for government programs and personnel. In this 
environment, it behooves the government to redouble its efforts to achieve 
the greatest possible efficiency and effectiveness in the conduct of its 


artairs, 


A new environment, creating new needs, is by no means applicable only in the 
public sector. The private sector in Ontario and elsewhere has gone through 
its own catharsis in recent times. Increased complexity, international 
competition, an uncertain economy and an unpredictable future have combined 
to cause big changes in how companies run their businesses. Many of these 
changes -- cultural, organizational and procedural — offer lessons to the 


public sector. 


Our study is the first major review of Ontario's management practices in 


over a decade. It is another step in the government's continuing efforts to 
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achieve the most effective managerial structures and practices, coupled with 


a working climate ensuring that civil servants can perform at their best. 


SCOPE AND OBJECTIVES 


The terms of reference for the study of management and accountability are 
set forth in the appendix to this first paper; they have been excerpted from 


the government's Request for Proposal of January 24, 1984. 


The study was initiated by the government in response to concerns that lines 
of accountability were unclear, that rules were not always followed and that 
controls might not be adequate. These concerns stemmed in part from the 
Provincial Auditor's 1983 Report and discussion of it by the Public Accounts 
Committee. The primary objective was to ensure that the government 
continues to provide the public with the best. possible service in the most 


economical way. 


Our mandate was to make recommendations to improve 


. the government's accountability structure, by clarifying the 
responsibilities of and relationships between ministries and 


central agencies; 


: management policies, by determining how administrative rules 
and management practices can further encourage prudence, 


probity and efficiency; and 


the attitudes and motivations of managers in the civil service, 
and the related development of human resources, by promoting a 
working climate that fosters adherence to the rules, value for 


money and innovation. 


THE WORK OF THE STUDY 
The study was performed jointly by Price Waterhouse Associates and The 
Canada Consulting Group. It started in March 1984 and concluded in December 


1984, 


We received invaluable assistance throughout from the study's Steering 
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Committee. The Committee comprised 


. Thomas Campbell, Deputy Treasurer (succeeded in August by Brock 
Ay. Smith) >; 


5 Robert D. Carman, Secretary of the Management Board; 


: Arden R. Haynes, President, Imperial Oil Limited; 


: Ethel McLellan, Chairman of the Civil Service Commission (who 


joined the Committee in July); 


: Norman Scott, the retired Provincial Auditor; 


5 Glenn R. Thompson, Deputy Minister, Government Services; 


‘ Lynton R. Wilson, President and Chief Executive Officer, 
Redpath Industries Limited; and 


5 Adam H. Zimmerman, President and Chief Operating Officer, 


Noranda Inc. 


The principal elements of the work undertaken in conducting the study were 


: interviews with a number of ministers and with representatives 


of the Opposition parties; 


interviews with all deputy ministers; 


interviews with numerous assistant deputy ministers, executive 
directors, directors and staff of ministries and the central 


agencies; 


. interviews with the Chairman of the Public Accounts Committee, 


the Provincial Auditor and the Assistant Provincial Auditor; 


; discussions, in groups of four or five people, with one hundred 
and twelve assistant deputy ministers, executive directors and 
directors, and analysis of a questionnaire filled in by each 


person; 
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: sessions with functional staff groupings, such as ministry 


chief administrative officers and the Internal Audit Council; 


. discussions with the senior officers of, and review of the 
application of government-wide processes ale four 


representative ministries; 


; analysis of a comprehensive questionnaire on deputy minister 


views, completed by each deputy; 


3 reviews of pertinent written material, including historical 
documents, reports of earlier studies, descriptions of present 


practices and other internal governmental documents; 


é gathering of information on current structures, practices, 
issues and plans in other’ governmental jurisdictions, by 
interviews with officials of other Canadian provinces and the 
Government of Canada, and by reviewing reports and other 
material from the United Kingdom, Australia and the United 


States; and 


. a survey, through personal interviews of senior executives, of 
twenty-eight major Canadian private sector organizations to 
secure information on their managerial practices, issues, 


trends and innovations. 


Many meetings were held with the Steering Committee and other groups to 
discuss the study's findings, issues, conclusions, options and 

recommendations. Lengthy meetings were held with the deputy ministers, in 
groups of two or three, in the period from September to December to secure 


their comments upon our findings and draft proposals. 


As the study progressed, we provided documents to the Steering Committee on 
interim findings and on the results of our surveys of the working 
environment, of practices in other governments, and of private sector 
management. These documents, with the background papers, will be of help to 


those responsible for considering and acting on our report. 
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APPENDIX TO PAPER 1 


TERMS OF REFERENCE 
FOR THE STUDY OF 
MANAGEMENT AND ACCOUNTABILITY 


THE GOVERNMENT OF ONTARIO 
(from Request for Proposal, January 24, 1984) 


BACKGROUND 


The Chairman of Management Board and the Treasurer are requesting proposals 
for a study of Ontario's corporate management and accountability framework. 
The purpose of the study is to examine current policies, processes, 
practices, roles and responsibilities, and to make recommendations for 
strengthening and enhancement which will contribute to improved service to 
the public. The study will give equal consideration to those factors which 
have contributed to the existing quality of service to the Ontario public. 
The recommendations for improvement to the management and accountability 
framework must ensure that the maintenance and enhancement of productivity 


will be promoted. 


The current management and accountability framework has evolved from the 
recommendations of the Committee on Government Productivity which reported 
in the early 1970s. The Committee studied the functions and _ responsi- 
bilities of Cabinet and its committees, central agencies and _ line 
ministries, and of ministers and public servants. A series of proposals 
were made which resulted in structural change and some modification in the 


roles and responsibilities of the players. 


Implementation of the structural changes was carried out in 1972 and 1973. 
The management and accountability proposals were implemented over a longer 


time period with changes taking place through the mid-70s. 


One of the more significant of these adjustments took place in 1972 - 1973, 
when the pre-audit control methodology was dropped in favour of a post-audit 
approach. Shortly thereafter, in 1974, the Managing by Results concept was 
introduced to the Ontario Government to provide a results focus in program 
Management and to facilitate accountability for the use of resources. This 


effort was reinforced in 1980 by the establishment of the Managing by 
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Results Improvement Project which further refined and promoted the results 


approach. 


In 1980, Management Board of Cabinet also placed renewed emphasis on 
management improvement through its Management Standards Project. Cabinet 
approved a Management Philosophy for the Ontario Government and standards 
were developed for a range of management practices. Ministries are now in 
the process of implementing three-year plans to improve their internal 


management processes where required. 


In the business environment, the recent economic downturn has_ focused 
increased attention on the link between modern management practices and 
productivity enhancement. These practices would appear to have important 
implications for management in government and an assessment of their 
applicability to improving the productivity of the public sector would be an 


essential part of any review of management in government. 
PROJECT OBJECTIVES 
The study shall include an examination of and proposals on the following: 
(1) The accountability framework focusing on the relative roles of 
the line ministries and the central agencies, with particular 
emphasis on the ministerial and senior executive levels. 


(2) Corporate administrative policies and practices in relation to: 


As their appropriateness in meeting probity and prudence 


requirements; 


b. their efficacy in promoting economy and efficiency; 


c. their impact on achieving productivity improvement and 


gains in the effectiveness of programs for the public; and 


(a the methods through which a high level of compliance can 


be ensured. 


(3) The corporate climate and the motivational and attitudinal 


environment as they relate to: 
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innovation and creativity; 


economy, efficiency and effectiveness in meeting public 


service needs; 


dissemination of corporation management values’ and 
standards through the development of future’ senior 


managers; 

methods for improving the identification and development 
of future senior managers and for providing them with a 
broad range of experience; 

review of the working environment and conditions of senior 
management and methods by which productivity and 
effectiveness might be improved; 


rewards and incentives; and 


the accountability of senior managers. 


The study will be confined to the ministry and central agency operations 


of the government and shall not pertain to agencies, boards, commissions, 


or groups in receipt of transfer payments. 
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2. THE ACCOUNTABILITY STRUCTURE 


Our review led us to conclude that a reasonable accountability structure is 
in place, but that it could be strengthened. While underlining the deputy 
minister's day-to-day responsibility to the minister, we believe that links 
between deputy ministers and Management Board, and between deputies and the 


Premier, should be clarified and enhanced. 


In interviews and discussions with government managers over the course of 
the study, we heard many positive comments about steady improvement in the 
quality of management in the ministries, assisted by the activities of 
Management Board and the Civil Service Commission. There is a widespread 
feeling that much has been done, but that the task of raising the quality of 
managerial results is a never-ending one. Managers do not want to rest on 
their laurels. New approaches and ideas emerge continually in governmental 
and private sector management. One of the important duties of ministry 
managers and of Management Board and Commission staff is to keep abreast of 
these, and to adapt and integrate them into the government's management 


practices. 


Judging from our conversations with officials of other governments and with 
corporate executives, they have high respect for the managerial effective- 
ness of the Ontario Government. In our view, the performance of Management 
Board and the Civil Service Commission compares favourably to that of 
comparable agencies in other jurisdictions and of the headquarters 


organization of major private sector corporations. 


Overall, the Government of Ontario has good reason for substantial 
satisfaction with its progress toward improved managerial performance 
undertaken by the ministries with the stimulation and help of Management 


Board and the Civil Service Commission. 


During the study it was suggested to us that it would be helpful to prepare 
a brief document describing the evolution of responsible government, 
accountability and management practices in Ontario. Appendix A_ supplies 


this historical perspective. 
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THE CENTRAL STRUCTURE 


Appendix B outlines the roles, responsibilities and powers of the central 


agencies of the government, insofar as these are pertinent to our study. 


With over twelve years of experience since its formation in 1972, Management 
Board is well established as a central organ of the government. It is a 
major committee of Cabinet, made up of a chairman and seven ministers 
including the Treasurer. It is supported by a staff group, the Secretariat, 
headed by the Secretary of Management Board who has the status of a deputy 
minister. Its purpose and responsibilities are understood and accepted 


throughout the ranks of government managers. 


In the past twelve years Management Board has launched many initiatives to 
encourage and assist the ministries in improving the quality of their 
management practices and results, thereby heightening the standard of 
Management across the government. These have included the program for 
Managing by Results; an Operational Review Branch to study practices in 
individual ministries and recommend improvements, supplanted in 1979 by a 
program to expand the scope and capabilities of ministry internal audit 
units; the Management Standards Project to provide guidelines for sound 
management; the periodical publication "Managing Together"; the Deputy 
Minister's Annual Management Report before the Board; and a current project 
to develop an Information Technology Strategy. Each of these activities has 
contributed to better management within the government. Most are still in 
the process of implementation, however, and some cannot yet be said to have 


met completely the aims envisaged for them. 


The need for a Manual of Administration is widely recognized, and we make 
recommendations in Paper 4 to strengthen the Manual to make it a more 
effective instrument. But the present version in fair measure satisfies the 
key purpose of prescribing policies to maintain probity and prudence in 
government administration and to provide for the efficient handling of 


activities for which government-wide consistency is considered appropriate. 


The long-established personnel administrative practices and routines of the 
Civil Service Commission have their roots in the Commission's operations 
pre-dating the formation of Management Board. The Commission has sponsored 


a number of programs over the past decade to strengthen human resource 
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management in the government. In Paper 7 we make proposals for improving 


them further. 


None of the issues discussed in the remainder of this paper raises 
fundamental questions about the need for Management Board, its place among 
the central agencies, the role it fulfils or its key responsibilities. 
Nevertheless, we do see a need to clarify the nature of the authority and 
accountability relationships between Management Board and the individual 
ministries, as well as the responsibility of the Board for the policies it 
prescribes and the decisions it takes. The recommended changes will enable 
the ministries and Management Board to function even more effectively under 
present conditions and, particularly, to position themselves to serve the 


government's needs through the remainder of the 1980s and into the 1990s. 


CLARIFYING THE ACCOUNTABILITY STRUCTURE 


Accountability has been defined by Management Board as the obligation of 
managers to be answerable for fulfilling responsibilities that flow from the 
authority given them. Elaborating upon that definition, we regard the 
accountability structure or framework within government as the set of 


relationships through which 


4 responsibility and authority are delegated by one organization 


or person to another; 

a base of objectives, expectations and performance review is 
established for the exercise of that responsibility and 
authority; 

a rendering of account takes place; and 


approval or discipline may ensue. 


All four of these elements should be present for a true accountability 


relationship to exist. 
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Relative Roles of the Minister and the Deputy Minister 


We met many ministers and every deputy minister during our work. These 
discussions led us to believe that ministers and deputies have a consistent 


understanding of each other's roles and responsibilities. 


Each minister is accountable to the Cabinet and to the Legislature, and 
thence to the public, for all dimensions of a ministry's performance: its 
policies, programs and management. It is the responsibility of the deputy 
to support the minister by ensuring that policies are carried out, programs 
are administered effectively and efficiently, the ministry is managed in 
accordance with policies set by Management Board, and that appropriate 


advice is given to the minister. 


The principle of ministerial accountability and responsibility, which is 
most clearly exercised in Question Period and in consideration of the 
Estimates, is a fundamental tenet of government in Ontario. This principle 
is central to our study, and our recommendations are intended to reinforce 
it. None of a ministry's relationships with central agencies or officials 
should detract from the full accountability of the minister for the affairs 
of the ministry. Moreover, the accountability of the deputy to the minister 
should be complemented and supported by the other accountabilities of the 
deputy -- to the Premier, to Management Board and to the Civil Service 


Commission. 


Ministers are responsible for policy and have overall responsibility for 
directing the affairs of their ministries. The Public Service Act states 
that, subject to the direction of the minister, the deputy minister is 
responsible for the operation of the ministry. From our interviews we 
conclude that the ministers and deputies have consistent working 
relationships in which the deputy's operational and executive role 
complements the policy-making role of the minister. Of course, some 
ministers choose to be closer than others to the current affairs of their 
ministries and associated administrative matters. Others prefer to maintain 
some distance from day-to-day operations and administration. We were told 
that the deputies keep their ministers well informed of developments, 


problems, issues and pressures in both program and managerial areas. 


It is undesirable to try to delineate with greater precision the respective 


spheres of the minister and the deputy. Styles will differ from minister to 
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minister and deputy to deputy, and indeed the ministries differ among 
themselves in their characteristics, needs and issues. The deputy must not 
intrude into policy-making -- the deputy's role is limited to explaining 
policy and providing policy advice to the minister, and the deputy must 
scrupulously preserve political neutrality. The minister must not become so 
involved with the management and internal affairs of the ministry that the 
deputy no longer has a clear mandate and accountability for its internal 
management under authority delegated by the minister, the Civil Service 
Commission or Management Board. Within these limits, we believe it should 
be up to the minister and the deputy to establish a productive working 
relationship that accommodates itself to the interests, inclinations and 
styles of each. But -- the minister is in charge; when adjustment is 
required, the onus is on the deputy to deliver on the policies and 


directives of the minister. 


We recommend that 


vient Responsibility and accountability of the minister for total 
ministry performance be continued and clearly recognized, in 


keeping with the traditions of a parliamentary democracy. 


The Deputy Minister's Accountability 


The deputy minister is a key figure in the accountability structure. 
Inevitably the deputy has multiple and overlapping accountabilities. The 


deputy's principal accountability relationships are 


to the Premier, who appoints all deputy ministers and assigns 
them to ministries for a three-year term. The deputies should 
be accountable to the Premier for fulfilling the Premier's 
expectations of them when they were appointed and _ for 
satisfying government- wide interests and responsibilities as 


senior servants of the government; 


: to the minister. As discussed above, the deputy should be 
accountable to the minister for the operation of the ministry, 
for performance in the role as deputy to the minister, and for 
performance in managing the ministry under authority delegated 


by the minister or others; 
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. to Management Board. The deputy should be accountable to the 
Board for the quality of ministry management and performance in 
the areas assigned to the Board under its Act, and for 
performance as a member of the government's senior management 


group; and 


3 to the Civil Service Commission. The Commission may authorize 
deputies to exercise any of its powers or functions in 
recruitment and in position evaluation and classification. The 
deputy is accountable to the Commission for performance in 
these personnel matters under the authority delegated. This 
accountability relationship has existed for ten years and has 


worked well. 


Ministry Accountability to Management Board 


Under its Act, Management Board is responsible for controlling expenditures, 
issuing instructions, prescribing administrative policies and making 
decisions on ministry submissions. These responsibilities form the basis 
for an accountability relationship between the Board and the deputy 
ministers in a variety of dimensions of management: expenditure and 
manpower control, human resources management, organization structures, 
results achieved in relation to resources, productivity, information 
technology, internal auditing and management policies. Management Board has 
effective methods for monitoring expenditure budgets and for taking 
corrective action if these get out of line. The accountability relationship 
between deputy ministers and Management Board for such matters as 
expenditure and manpower control has been well established for over ten 
years and is thoroughly understood. The Managing by Results process has 
provided a technical approach to measure achievement of goals, but further 
development and refinement are necessary to make it work better. The annual 
management review by the deputy minister with the Board provides a good 
accountability forum on results, program management, productivity 
improvement, application of information technology and audit although, as we 


note later, it should be enhanced. 


It is in the area of management policies that the accountability 


relationship and methods are unclear between the Board and the deputies. 
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The Board, and in personnel matters the Commission, take the initiative in 
creating or revising policies, practices and rules. In the course of doing 
so, they consult the ministries to which these will apply, to gain the 
benefit of their views. Some of this material constitutes guidelines to 
help the ministries in their managerial work; the ministries are not 
obligated to follow them. Other material, though, sets forth prescriptive 
policies or rules; it is mandatory for the ministries to adhere to them. We 
refer herein to the combination of all the policies and rules approved by 


Management Board as “management policies”. 


The Premier and Cabinet look to the Board to establish sensible and clear 
policies to maintain integrity, probity and prudence, and to foster economy, 
efficiency and effectiveness. They regard the Board as their agent in 
maintaining the highest possible quality of management throughout’ the 
government. While these are logical and practical expectations, they do not 
detract from or diminish tthe accountability of ministers for their 


responsibility in the management of their ministries. 


Once the policies have been approved by the Board and are in place, it is up 


to the users -- the ministries -- to follow them. 


Cabinet of course expects its ministers to abide by the policies and to 
support Cabinet and the Board in seeing that they are adhered to. The 
minister should require the deputy minister and ministry officials to do the 
same. Accountability for compliance starts with the person performing an 
act or authorizing a transaction, and flows upward to the deputy minister 
and thence to the minister and Cabinet, the Legislature and the public. 
These primary responsibilities and accountabilities are sound, and in no way 


do we wish to disturb them. 


The position of the Board, in serving Cabinet, needs to be strengthened; it 
sets the policies but has no assured way to be informed of non-compliance, 
Further, the Board infrequently has gone beyond the use of suasion in 


requiring adherence, 


Cabinet should have assurance that Management Board has sufficient authority 
to ensure that ministries are complying with the Board's policies, as well 
as maintaining a satisfactory standard of management. We believe that the 


Board has, under its Act, the powers needed to exercise this authority. 
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To strengthen the accountability relationship between deputy ministers and 
Management Board for administrative rules and management practices, our 
proposal is to provide for formal delegation of authority from the Board to 
each deputy for the Board's management policies. The deputy will then make 
decisions and ensure compliance within this delegated authority. In this 
way the deputy would be accountable to the Board for the ministry's actions 
under the delegated authority. The Board should be responsible to work out 
a satisfactory mechanism for delegating authority to and _ monitoring 


information on compliance by each ministry. 


There should be a shift by Management Board away from administrative 
policies and management practices which are uniformly applicable across all 
ministries, and toward selective delegation of authority to individual 


deputy ministers. 


The delegation of authority could in time be the same for all ministries. 
Initially the delegation of authority for particular areas of managerial 
responsibility to each deputy minister would be tailored to the state of 
management capabilities in the ministry. Thus, the delegation of authority 


to the deputy minister would be founded upon the ministry having 


“ appropriate systems in place for internal delegation, 


reporting, control and evaluation; 


acceptably qualified ministry officials who can be relied upon 


to take good decisions and see that rules are followed; 


: adequate internal audit capabilities to undertake requisite 
reviews, through the audit programs, to see that rules have 


been complied with and that value for money is obtained; and 


5 sound strategies and plans for continued enhancement of the 


quality of management. 


The delegation of authority from the Board to the deputy minister would be 
given through a signed agreement, renewable at periodic intervals. Deputy 
ministers who are able to establish to the Board's satisfaction that they 
have a high degree of ministry managerial excellence could be delegated 
extensive powers to act on their own or be in a position to request and 


receive global approval of plans and activities. This could apply in such 
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areas as contracting for professional services, strengthening information 
systems, conducting management development programs, or introducing 


innovative management improvements. 


One approach to this delegation would be to require the submission to 
Management Board of ministry strategic plans for management initiatives such 
as the application of information technology. The plans would demonstrate 
managerial competence in the ministry and the readiness to effectively 
handle the delegation, and also would provide an accountability mechanism 


for performance review. 


However, we would not see the selective delegation of authority extending to 
loosening rules aimed specifically at maintaining the highest levels of 
probity in governmental affairs. For example, we would expect the dollar 
level of professional service contracts, above which competitive tenders 


must be secured, to be the same for all ministries. 


Nor do we see the deputy minister gaining more discretion in the expenditure 
of funds as voted in the Estimates; authorization rests with the 
Legislature, and (apart from Board Orders and Special Warrants) Management 
Board cannot cause these to be altered. ok Bu A Ls within the Jimit of the 
voted funds, a deputy minister might earn from the Board the authority -- a 
form of contract -- to undertake projects or activities under a broad plan, 
as suggested above, without clearing each item with the Board. Similarly, 
the Board's scrutiny of proposals submitted to it might be less searching 
for those ministries it judges to have a high quality of management and 


which consistently submit well-documented proposals. 


It would be incumbent upon the deputy minister -- with appropriate help and 
advice from Management Board -- to create and maintain effective structures, 
systems and staffing to ensure sound program management, financial 
management, administrative management, and internal auditing. There would 
be every incentive for the deputy minister and the minister to maintain and 
enhance the quality of ministry management, in order to receive from the 


Board full delegation for the ministry to act on its own. 


It is neither reasonable nor desirable to vest in the Board an 
accountability for verifying that ministries are indeed adhering to the 
Board's policies and decisions. If Cabinet and, through it, the Legislature 


were to hold the Board accountable for checking systematically that its 
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policies were applied, the Board would have to add numerous staff members or 
alter its control relationships with the ministries, in order to make that 
accountability meaningful. For example, it might choose to form a central 
internal audit unit, to conduct its own audits of ministry operations and 
transactions, in order to assure itself that policies were complied with. 
In our view, this would duplicate ministry internal audit and other 
controls, and the work of the Provincial Auditor. It would be a misuse of 


public money, and is not needed to achieve effective control. 


Or, the ministry audit units could report directly to the Board instead of 
(or in addition to) reporting to the deputy minister. This would undermine 
the effectiveness of internal audit as a service to ministry management and 
would take away part of the deputy's responsibility for ensuring 
compliance. Either of these approaches, or any variation of them, would be 


costly and ineffective, and would blur accountability. 


We believe that the approach we propose is simple, straightforward and 
inexpensive. It would preserve the accountability of the deputy minister to 
the minister and thence to Cabinet. It would allow Management Board to get 
problems corrected. Yet it would avoid putting the Board in the untenable 
position of being accountable for creating and maintaining a surveillance 
system that would run counter to effective management, would be very costly 


and would have no certainty of working. 


We recommend that 


Zee Management Board define an accountability relationship for 
Management policies between it and the deputy ministers, based 
upon the delegation of authority by the Board to the deputies of 
individual ministries. 


Dealing with Ministry Managerial Problems 


What happens when something goes’- wrong? First and foremost, the 
responsibility for dealing with the problem rests with the deputy minister. 
But how does the Board learn about it, and, subsequently, how will it know 


that the problem has been fixed? 


It should be an inviolable duty of the deputy minister to inform the 


minister and the Management Board, through its Secretary, about significant 
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managerial difficulties or incidents of non-compliance with the policies. 
Direct responsibility should lie with the ministry to examine’ the 
circumstances, see that remedial or disciplinary steps are taken and 
discourage recurrence. For its part, the Board should satisfy itself that 
the ministry has taken adequate action and, if necessary, should work with 


the ministry to see that this is so. 


If the Board considers that the ministry's actions are insufficient, the 
Secretariat should send in its own people to investigate the matter and make 
recommendations to the ministry and the Board. This would not be a new 
practice for the Board and the Secretariat, since this approach is now used 
regularly for expenditure and manpower control problems. We envisage a 
broader application of this investigative activity. If the Board continues 


to be dissatisfied, it may wish to make recommendations to Cabinet. 


If there were serious problems in the deputy minister's performance under 
delegated authority, the Board as a last resort could withdraw some or all 
of its delegation, after approval from Cabinet. Since the delegation would 
be specific to an individual ministry and for particular activities within 
it, there need be no effect upon other ministries or other activities of the 
ministry. The Board's remedial action would fit the particular 
circumstances of the case, It might simply suspend delegation, thereby 
requiring the deputy minister to come to the Board for approvals, or it 
might impose special administrative controls or pre-action reviews by the 
Secretariat. Return of delegated powers to the ministry would depend upon 
resolution of the problems that led to withdrawal and establishing 


acceptable standards of control. 


It is possible there could be non-compliance with the rules on the part of a 
minister or deputy minister. How would the Board identify such instances? 
One possibility would be to lodge responsibility with each ministry's head 
of finance and administration for being the guardian of the ministry's 
integrity. The head would monitor sensitive areas and report significant 
deviations to the Secretariat. We do not favour this solution; it would 
tend to make the work of the head of finance and administration very 


difficult in other respects. 


7 4 ee ee 
an me: : yb a 


ah? 7 wnt Pehabad ah one? jm 2 bs eediveed ed aot 
sts be sna olf? vis l@ogral ‘ees (@ EQ6e@. Wt 23! nes 
vas a et aa pat sine et inom. eer Pd. erie icin Lust bie 
Daas hen Ot Ardengye 9lla ts eee Se ‘ats bos “nos ae 
eo: Gepettia OF , .enecdoe yas” Taweeree he wns Lengel + 


ante t M00 ; sagt on Fi ‘ed kw @ T6 er ltvatsvovrt!. oid2 is svieabinnedla 


Neh (Gal 42 toot telirenmyset ode 47: Aete, yam ai peat: 


ony 


sean wovleryo Vay) ye*nivnisn gincdh ads wh agp l4erq pal “94 TE =e 
| la i a ier? t ¢ ae | “74 ‘ ’ »™ Ba K a } 7 tae < of? at 1 L1G ane | peewee 


. sed - ms SORT EG 5. ye: oid i) oni everaa’ o2%0 ty taegeteb wat & 


a? a“? = oi. / j ‘ : } i ore ei' win re ur iy ea7 hPa NE, ot TREE 
F y ' d Cane B 

G22 Te ea! " Sh “yh  Oenk 928 Che S30 Rete ‘joetia ee bain “osenat a os 
s@ibi~) 9 09 5 ‘a y Bel Lal buare't e’ baat all. : wagete Lo 

‘ 4 e ? he ° +, a 
VEGYOAS)* .PULIE) Ts tT) Sigpie -; oone wi? le, eeongJeauee 
Poy Bh ot sav erae at there ra? f “retein  wuqeby eda palpi By S 
Ct? Yo Migi*hd fw: : 2h ‘ev tainiods Leal sia: seoqmt 


Fag. Doth a ie’ TreT ee at } wy «6 esi ab ia of roan .'8° 2a3eves 


gakiabidesas ba pie rind ' a getr unetdorg af? 20 Peres: 
iievines to teTshinie sidasqwont ne 


SAW 23 ah? Se wh OH? Y aeebLicn noc we nl Des erord aldt dang #2 7 
tanteetens ian 21 telly >= ots Aino wet Ssoseinke yiugel, 10 rezainin’ % 
Exod atquretnia puin dale qilldiewegees epted. 69nd bivow yIthidiwing: aon 
o° wore: ith » Wh meiiucey gy gehen 3. oclim Para 7 hoo teat ie Ole ine 
dean Dingle sieaet UP peore or iilone Jina bivew heed 'e@kt | .ethrgeant 


sizaaw. 92 a & 6g Ot Pl. Fi aoe 1". ) im 6D  eF 387 TAZHID WG wes ad oe 1 Obyek 7 
ney. palseis o5 ice. cocerkt ‘oe ae og 3 4 “Ato~ @9 wFan 0% boas 
 ,afoeune) tetto af, sida, 
7 


20 


It would be inappropriate, however, for the Chairman to be accountable for 
the performance or actions of a ministry under the delegation of authority 
from the Board; that accountability should rest with the minister 
concerned, Nor do we think it appropriate for the Chairman to _ be 
accountable in the Legislature to report on information that a ministry 
supplies to Management Board, on any special study that the Board causes to 
be conducted of a ministry, or on the Board's evaluation of the quality of a 


ministry's management or performance. 


Cabinet and the ministries should have high expectations of the Board in its 
tasks of maintaining the rules and raising the quality of management. The 


Board should 


: foster a climate in which its rules can be accepted and adhered 
to; 
3 spell out the values and beliefs underlying its policies and 


decisions; 
see that appropriate orientation and training is provided to 
civil servants, so that they understand the rules and why they 


are there; 


administer a responsive process for delegating authority; 


: make every effort to have rules that are reasonable, clear and 
concise; 
4 be receptive to dealing with ministry requests for exemptions 


or amendments, on their merits; 


: maintain, through its Secretariat, sufficiently close informal 
relationships with every ministry so that it is aware of 
attitudes toward the rules and, when appropriate, can reinforce 


the requirement to follow them; and 


: satisfy itself that non-compliance and other managerial 


problems are dealt with appropriately. 
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The Board should be responsible to give reasonable assurance to Cabinet and 
the Premier that probity and prudence are being maintained, and about the 


state of management across the government. 


The Public Accounts Committee 


The Public Accounts Committee and the Provincial Auditor call the attention 
of the government, the minister and the deputy minister to issues of 
managerial performance and conduct. But neither the Auditor, as a servant 
of the Legislature, nor the Committee is part of the internal accountability 
structure, and neither should have a direct role in the government's 


internal accountability structure. 


The work and reports of the Auditor and the Committee are an important 
influence for good management and a powerful deterrent to breaking the 
rules. Perforce, the report of the Provincial Auditor is issued long after 
the events it covers, and the deliberations and report of the Committee come 
vate re set 11 Their active review and reports are key elements of the 
accountability of the government to the Legislature and to the public. 
While they buttress the internal accountability structure, they cannot be a 


substitute for it. 


It should continue to be obligatory for each deputy minister to appear 
before the Committee, on behalf of the minister, and respond fully to its 
questions and requests for information about the performance of managerial 
responsibilities. As the person most directly responsible for and 
knowledgeable about managerial matters, it is often more appropriate and 
more practical for the deputy, rather than the minister, to respond. This 
requirement would not establish an accountability relationship between the 
deputy and the Committee. The deputy minister receives no authority from 
the Committee, nor can the Committee reward or penalize the deputy (beyond 
the comments in its report to the Legislature). Thus, the deputy's 
accountability, for managerial and other matters, continues to be to the 
minister, from whom most of a deputy's authority is derived, and to 
Management Board for managerial authority delegated in the manner described 


earlier. 


The Management Board Secretariat should continue to liaise closely with the 
Public Accounts Committee. The Secretary of Management Board should be 


prepared to appear before the Committee, to answer questions and provide 
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information about government-wide management policies and practices. The 
Secretariat should take into account the Committee's views and report in its 
own consideration of the need for management improvement. NG epepr he: Maalel = 
appropriate, however, for the Secretary to testify before the Committee 
concerning the Board's assessment of the internal capabilities of ministries 
or problems within them; testimony on such matters should be _ secured 


directly from the deputy minister of the ministry concerned. 
MINISTRY ANNUAL MANAGEMENT REVIEW 


As a means of strengthening accountability for results, Management Board 
introduced the Deputy Minister's Annual Management Report in 1983. 
Individual deputy ministers are invited to appear before the Board and to 
report for one hundred minutes on the ministry's results achieved and 
current pressures; response to major issues; and progress on implementing 


central agency initiatives such as the Management Standards Project. 


To make the meetings as informative and productive as possible, they are 
preceded by documentation explaining ministry results, positions and plans. 
Managers from the ministry and Management Board Secretariat talk beforehand 
to resolve minor problems and identify issues that warrant discussion during 


the meeting. 


There is also provision for follow-up sessions, if necessary, between 
ministry officials and the Secretariat to resolve outstanding issues or to 


respond further to questions from the Board. 


During the 1983/84 year, all but six ministries reported before the Board. 
The process was generally well regarded in principle by deputy ministers and 
by the Board as a sound basis of accountability reporting. It is, however, 


time-consuming for the members of the Board. 


The annual review is a valuable initiative in strengthening the government's 
accountability structure. It should continue to be an important element of 
that structure, but should be conducted in modified form to provide a fuller 


accounting for managerial matters. 


The meeting between the deputy minister and Management Board should be 
preceded by a more intensive one among the directly interested parties. The 


participants in this meeting should include the minister and the deputy 
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minister, the Chairman and the Secretary of Management Board and the 
Chairman of the Civil Service Commission. The minister's participation is 
appropriate and desirable, because he or she is publicly accountable to 
Cabinet and the Legislature for all aspects of ministry operations and 


results. 


The time allocated for this meeting would not be fixed, but would vary 
according to need, ministry size and program complexity. Ministries with 
good program results, strong operational systems and sound administrative 


controls could take less time than other ministries. 


The focus of the meeting would be upon managerial performance: the 
achievement of planned results; current issues and pressures; and 


strategies, priorities and plans for the future. The meeting would cover 


a identification of key result areas; 

: program management -- implementation, expenditures and results; 
5 human resources management; 

5 productivity improvement; 

° general administrative management; 

. information systems management; and 

A internal auditing. 


The deputy minister's presentation should start with performance in the 
previous year, including discussion of successes and failures in achieving 
program and managerial objectives determined in the previous review of the 
Estimates or the previous annual management review. Then, by addressing 
present issues, strategies and planned results, it should provide, together 


with the Estimates review, a base for assessing performance a year hence. 


Primary responsibility for the agenda of the meeting should lie with the 
deputy minister, in consultation with Management Board Secretariat, keeping 
in mind that all the matters listed above would be fully explored. The 
ministry's own reports and plans would provide the main basis for 


discussion. An informal record of the meeting should be kept. 


Subsequently, there should be a much briefer meeting of the minister, the 
deputy minister and Management Board of Cabinet. This meeting would deal 


with the highlights of the first one. Instead of a comprehensive review of 
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performance, issues and plans, this meeting should focus broadly on program 


achievements, major issues, key strategies and their managerial implications, 


We therefore recommend that 


ane 


The annual management review with each deputy minister be 
extended to cover all the subjects within the Board's 
responsibility and to include the minister and the deputy 
minister, the Chairman and the Secretary of Management Board and 
the Chairman of the Civil Service Commission. A summary meeting 
should then be held between the minister, the deputy minister and 


Management Board. 
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APPENDIX A TO PAPER 2 


RESPONSIBLE GOVERNMENT AND RESPONSIBLE MANAGEMENT 


Good management in the civil service is not merely management that is 
efficient, effective and oriented to the achievement of results. The good 
civil service manager is also a responsible manager. This dimension of 
public administration derives from a long-standing adherence to the 
principles of responsible Cabinet government. It is Canada's adoption of 
the Westminster model of Cabinet government that places a particular premium 


on the political neutrality of public servants and on their accountability. 


In this Appendix we review the historical, legal and conventional basis for 
the system of management and accountability in Ontario. We also examine the 
challenges a modern civil service must meet in maintaining these values and 
assess how the Government of Ontario has adapted to changing conditions to 
ensure that managers continue to be accountable, responsive and politically 


neutral. 


RESPONSIBLE CABINET GOVERNMENT AND ADMINISTRATION 


The system of responsible Cabinet government was established after 1840 in 
the province of British North America to rationalize and legitimize the role 
of the Executive Council to the colonial Governor in each province. These 
were the crucial aspects of this adaptation of the Westminster model. 
First, members of the Governor's Executive Council became ministers 
responsible for the policy and administration of specific provincial 
government departments. Second, the collectivity of ministers, the 
Executive Council as a whole, became responsible for the overall direction 
of the government. Finally, this group of ministers was made up of members 
of the majority party in the Legislature, and was accountable for its 
performance to the Legislature, not to the Governor. Over time, the 
appointed representatives of the British government withdrew from 
involvement in the political life of the provinces and assumed a largely 
ceremonial role. Gradually, the status of this collectivity of ministers 
changed from that of an Executive Council to the Governor to the system of 


modern Cabinet government. 


As a result of the adaptation of the Westminster model to the colonial 


provinces in British North America, the Pitocue “eof “Ipolitical™ “gad 
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administrative power in our system of government became the Cabinet made up 
of ministers drawn from the Legislature. The survival of a specific Cabinet 
depends upon its ability to maintain the support of the majority of the 
representatives of the people in the Legislature -- a task that has changed 
significantly with the evolution of the party system. In this way, 
‘responsible Cabinet government is linked to representative parliamentary 
democracy and an unbroken chain of accountability is set in place for the 
exercise of political and administrative power, a chain that extends from 
the political executive, the Cabinet, through the elected Legislature to the 


electorate. 


Ministerial responsibility is both collective and individual in character. 
On the one hand, by convention, Cabinet has a collective responsibility for 
all of the government's policies and performance except for those that are 
the sole prerogative of the Premier (e.g., appointments, reorganizations, 
recommending the dissolution of the Legislature). In a sense, this 
collective responsibility has been defined in terms of the government's 
obligation to resign if it loses the confidence of the Legislature and the 
individual minister's obligation to resign if he or she cannot accept a 
government policy. However, with the development of the modern party system 
-- and the government majorities it seeks to achieve -— the conventions 
surrounding collective responsibility now place on the government a 
“corporate” obligation to explain and defend its overall direction and 


management in the face of the questions and attacks of the Opposition. 


Each minister also bears individual responsibilities set out in law for the 
policies and the management of his or her ministry. Again, individual 
ministerial responsibility has been defined historically in terms of an 
obligation to resign if major mismanagement occurs within a ministry. Just 
as the conventions surrounding collective responsibilities have evolved over 
time, individual ministerial responsibility now requires ministers to answer 
for the policy and management of their ministries in the Legislature and to 
correct errors in policy or management. Both collective and individual 
ministerial responsibility place a high premium on the concept’ of 


accountability. 


An essential requirement in this system of responsible Cabinet government 
with both collective and individual ministerial responsibility is a 
politically neutral and accountable career civil service. The idea of a 


career civil service derives in significant part from the Westminster 
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model's emphasis on a politically neutral cadre of expert civil servants 
capable of serving any political master. The primary tenet of the 
convention of political neutrality is the separation between politics and 
administration, that is, between ministers and managers. If ministers are 
the only direct accountability link between the Executive and_ the 
Legislature, then it is essential that the power to make policy and initiate 
legislation, taxes and expenditures lie with the Cabinet and individual 
ministers, not with the civil service. Civil servants give advice and 
execute policy but they do not make policy. There is no room in the system 


for the exercise of an independent role by civil servants. 


The convention of political neutrality demands further that the civil 
service manager be responsive to the directions of the minister in the 
development of plans and policy options and loyal to the minister in the 
implementation of agreed-upon policies. The civil servant provides 
objective policy advice, maintaining the focus of responsibility on the 
minister, and provides such advice in confidence. The principle of 
ministerial responsibility also demands that the minister do everything 
possible to assure the anonymity of civil servants as policy advisers. For 
their part in the anonymity equation, civil servants are to remain behind 
the scene, non-partisan and politically uninvolved. Further, to ensure that 
political neutrality is safeguarded, all appointments to the civil service 


and advancements within its ranks are based on the concept of merit. 


As well as being politically neutral, civil service managers must _ be 
accountable. Indeed, the nature and form of this accountability are central 
to our terms of reference and the subject of much of this report. The 
unique congruence of representative and responsible institutions in our 
model of democratic government makes the accountability linkage between 
ministers and the Legislature extremely important. For administrative 
accountability up through a ministry hierarchy to be realized, 
responsibilities must be clearly defined and delegated and authority and 
resources must be in balance with responsibilities. There must also be 
systems in place through which both collective and individual accountability 
can be rendered and which provide the opportunity for questions to be asked, 
answers given, and positive or negative sanctions applied where managers are 


worthy of praise or blame. 


The clear message is that we are not concerned about civil service political 


neutrality and accountability for their own sake. They are significant 
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because their existence is essential to the realization of a fundamental 
feature of our constitution -—- the domination of our system of government by 
a Cabinet responsible to the Legislature. To be constitutionally 
responsible, therefore, a civil service manager must be politically neutral 


and accountable. 
CHALLENGES TO THE TRADITIONAL SYSTEM 


The system of responsible Cabinet government designed for the mid-19th 
century has been placed under great pressure by changes in society and the 
broader political system. In the era of smaller and more intimate 
governments, the achievement of collective and individual ministerial 
responsibility did not require the imposition of elaborate central 
structures and mechanisms. Cabinets were small and easily managed without 
the assistance of large numbers of civil servants. Ontario's Cabinet had 
only five members in 1867. By 1900, the total number of provincial civil 
servants in Ontario was under 700. Under such circumstances, the collective 
leadership of Cabinet could be exercised in an informal, unstructured 
manner. There was, for instance, little need for a network of Cabinet 
committees, and Treasury Board was the only such committee until the late 
1960s. The budget and Estimates were discussed and decided upon by the 


whole Cabinet. 


Individual ministerial responsibility operated in a similarly uncomplicated 
fashion. Each minister was at the top of a small hierarchical pyramid of 
civil servants and could be intimately involved in the policy-making and 
administration of the ministry. There was little opportunity for the 
diffusion of responsibility for a policy or program among ministers or 
ministries. In these circumstances collective and individual ministerial 
accountability to the Legislature were more readily attainable through the 
traditional avenues of the throne and budget speeches and debates, the 
discussion of Estimates, the Question Period, the debate on individual 


bills, and the examination of the Public Accounts. 


The relatively simple and straightforward system of government began a 
process of fundamental change in the period after World War One. The most 
significant and revolutionary change has been the rapid growth and 
diversification of Ontario society, with a shift from a rural agricultural 
base toward an urbanized industrial economy. These dramatic social changes 


have seen an accompanying growth in government. Today there are some 70,000 
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Ontario civil servants. The escalation in public demand for new services, 
the increasing reliance on regulation, and the expanded use of public 
ownership have necessitated significant changes in the delegation of 
authority and thus in the traditional approach to the accountability of 
civil servants. This trend has been accentuated by a management philosophy 
that emphasizes the decentralization of responsibility within the civil 
service. The potential for the diffusion of responsibility has been further 
increased by the inter-linkage of federal and provincial programs and the 
development of new client governments at the urban and regional levels. It 
has been heightened further by the fracturing and refinement of political 
interests and the increasing significance of aggressive and articulate 


pressure groups. 


The Ontario system of parliamentary democracy has also had to withstand 
pressures to adopt pieces of the American system of government as answers to 
calls for reform. The American system is characterized by the separation of 
executive, legislative and judicial power, with checks and balances designed 
to ensure that political power is diffused effectively. In contrast to the 
fusion of executive and legislative power under our system, the Constitution 
of the United States provides the President with his own set of powers and 
responsibilities for which he is directly accountable, by election, to the 
American people. Congress, far from being an institution largely under 
executive control, is made up of two directly elected popular assemblies, 
each with the power to initiate policy and investigate, approve and block 
the activities of the executive branch. The Cabinet is only nominally a 
collective instrument, and Cabinet members are not elected but are political 


appointees of the President. 


Congressional system initiatives such as the Program Planning and Budgeting 
System or Zero-Based Budgeting have been proffered as panaceas for our 
system. While these measures have ultimately found a more limited and 
realistic place in public administration, the very process of their 
promotion and trial tended to blur the real differences between the two 
systems and obscure the fundamental differences in accountability 
frameworks. Similarly, the call on the part of citizens" groups for more 
“open” government is derived in large part from observing the American 
system and is a direct response to their desire for greater participation in 
political and administrative decision-making and for more access to 
information. These groups challenge the role of civil servants in 


policy-making, often seek their separate accounting in the Legislature and 
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other forums, and frequently challenge the convention of civil service 
anonymity and confidentiality in the performance of their duties. And, 
while well intentioned, such pressures place great strains on the principle 
of ministerial responsibility and the other precepts that underlie our 
system. The parliamentary and congressional systems are inherently 
different, and each must’ seek its own reforms and foster effective 
evolution. While common answers may be found, their usefulness will not 
derive from their commonality but from their appropriateness for each 


distinct system. 
THE ADAPTABILITY OF THE SYSTEM 


The efforts of the Government of Ontario to adapt its system of responsible 
Cabinet government and maintain its fundamental integrity have been 
significant. Until 1972, the government made its expenditures on a 
pre-audit basis; the Provincial Auditor, upon verifying each request for 
payment, permitted the transaction to take place. Growth in the demand for 
government programs and services and, as a consequence, growth itself, 
rendered the centralized processes of administrative control unworkable. As 
ine tanya sorgani zation " facing rapid growth, government's managerial 
effectiveness was eventually threatened by the pre-audit controls, and 
Ontario moved to decentralize responsibility and authority and to shift the 
Provincial Auditor's role to one of post-audit. The evolution from a 
centralized to a decentralized system of government, as recommended by the 
Committee on Government Productivity (COGP), altered substantially the 
collective role in management and gave rise to a continuous process of 
giving new operational definition to collective and individual 


responsibility for management. 


At the same time as fundamental changes in control structures were being 
made, the machinery of government was being scrutinized carefully to find 
ways to make the policy development and coordination processes work better. 
COGP represented an important milestone in reshaping and restructuring the 
system of government. The COGP reports recognized that Cabinet, as a 
single, largely unassisted, corporate body, could not provide the collective 
leadership required by a large government. Accepting this thesis, the 
government in the early 1970s established the Policy and Priorities Board of 
Cabinet, three policy field committees of Cabinet, and the Management Board 
of Cabinet. Support units were developed for the Premier, the Cabinet, the 


Policy and Priorities Board, and the new policy committees. Prior to this, 
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only Treasury Board had had a secretariat to support its deliberations. The 
Policy and Priorities Board was given responsibility for coordinating the 
annual resource allocation process and considering major new policy 


proposals. 


The new Management Board of Cabinet resulted from a separation of the old 
Treasury Board from the Treasury, Economics and Intergovernmental Affairs 
department and the establishment of an independent central agency. The 
Management Board was to be the central response to a decentralized system of 
Management. It was to be served by a secretariat and was also assigned 
responsibility for establishing personnel policies. The personnel 
management function for government was positioned within Management Board 
through the reporting relationship of the Chairman of the Civil Service 


Commission to the Chairman of Management Board. 


The primary responsibility that Management Board inherited from Treasury 
Board relates to the Estimates process and the control of expenditures 
within legislated authorities. But the responsibilities of the new Board 
went well beyond the expenditure process to encompass the central interest 
in organization and staff establishments, administrative policy, and the 
general improvement in the quality of administration in government. In 
carrying out these responsibilities, the Board has sponsored a series of 
initiatives. After a five-year experiment with the Planning Programming 
Budgeting System, Ontario set its own course in 1974 with the Managing by 
Results program. Three separate program review exercises have been 
undertaken to induce savings in selected program areas. Management 
improvement was encouraged through the Management Standards Project, which 
helped to document and communicate the best management practices for 
ministries. The Management Board Secretariat's Operational Review unit gave 
the impetus to strengthen the internal audit units within ministries. In an 
innovative effort to gain a comprehensive view of the administrative 
performance of ministries, the Board instituted an annual process of 
individual reporting and discussions for each deputy minister. These annual 
sessions have focused on the broad directions of each ministry as well as on 


results in the areas of program delivery and administrative improvement. 


In the management of senior personnel, a number of structural and process 
initiatives have been introduced since COGP. The Senior Appointments 
Advisory Committee (SAAC) was established to oversee the government-wide 


interest in human resource development and advise on candidates for senior 
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appointments. An Office of Senior Appointments and Compensation was created 
to assist the government in providing direction and leadership in selecting, 
developing and remunerating senior executives. Training programs were 
introduced to reinforce the development of the executive category. Steps 
were also taken to improve the information base for human resource planning 
through mandatory performance appraisals, central inventories of career 
information, and a planning process that encompassed the ministries and 


central agencies. 


The employee relations function, which arose in the 1960s from collective 
bargaining legislation for civil servants, was moved from Treasury Board to 
the Civil Service Commission, where it is coordinated on behalf of the 


government by a Staff Relations Division. 


These changes in the administrative framework within government have been 
accompanied by changes in the nature of the accounting for financial 
administration to the Legislature. In 1968, the chairmanship of the Public 
Accounts Committee was assumed by a member of the Opposition, thus 
signalling the government's support for more objective scrutiny of its 
financial performance by the Legislature. As well, the government continued 
the practice of requiring civil servants to be answerable before the 
Committee for matters of administration. As part of efforts to strengthen 
the ability of the Legislature to maintain effective surveillance of 
financial administration, the duties of the Provincial Auditor were revised 
i GSLs As a result, they now encompass a comprehensive set of 
responsibilities based on full disclosure and ranging from _ probity, 
prudence, economy and efficiency through to verifying that procedures are in 


place to report on effectiveness. 


Ontario's system of responsible government has proven to be continually 
adaptable to changes in society and to each new set of challenges. However, 
the process of adaptation brings about a new disequilibrium that in itself 
creates strains and raises questions about the future relevance’ and 
effectiveness of responsible government and ministerial responsibility. We 
can say only that the system has consistently shown its capacity to adapt 
and respond and that the issues that arise relate not to the system itself 
but to its response to the process of evolution. As a result, any review of 
Management and accountability cannot promise more than the Report of the 
Committee on the Organization of Government in Ontario in 1959 did in 


identifying realistic expectations for its work: 
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Throughout its history parliamentary government has shown remarkable 
adaptability and capacity for evolution. Nevertheless, as_ the 
functions of government are widened and made more complex, problems 
reappear in new forms. We need not expect that final solutions are 
likely to be found. In this report, we cannot hope to do more than 
to suggest such modified arrangements as conform to the facts of the 
present and to such trends as are now discernible. 
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APPENDIX B TO PAPER 2 


THE EXISTING CENTRAL STRUCTURE 


The Cabinet is the policy and executive decision-making organ of the 
government. In carrying out its role, Cabinet is supported by numerous 
committees and central agencies. These include the Cabinet Office, the 
Office of the Premier, committees of the three policy fields (Justice, 
Social Development and Resources Development), the Policy and Priorities 
Board, several special committees, the Ministry of Treasury and Economics, 
the Management Board of Cabinet, and the Civil Service Commission. The 
roles and responsibilities of each central agency are established in 
governing legislation, and described comprehensively in internal 
publications such as "The Cabinet and Central Agencies: Roles and 


Responsibilities”, published in 1983. 


Most of the Cabinet committees and supporting units are concerned with 
general government policy and the potitical responsibilities of Cabinet, or 


with recommending policy in selected areas (such as the three policy 


fields). By contrast, the organs involved with government-wide 
administration of programs and operations -- and therefore of primary import 
to this study -- are the Management Board of Cabinet, its Secretariat, the 


Civil Service Commission and, in certain respects, the Ministry of Treasury 


and Economics. 


As the agent of Cabinet, Management Board performs the government-wide 
internal management function. Its job is to ensure that programs and 
operations are managed well and are conducted with integrity and 
efficiency. Although the Board performs this role on behalf of Cabinet and 
the Premier, each deputy minister remains accountable to his or her 
minister, who in turn is accountable to the Legislature for all dimensions 


of the ministry's performance. 


The Act to Establish the Management Board of Cabinet sets forth its duties. 


In essence, these are to 


- coordinate the implementation of programs; 
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: direct the preparation and review of forecasts, estimates and 
analyses of revenues, expenditures and other program data, and 


to assess the results thereof; 


° control expenditures; 
° approve organization and staff establishments; 
. prescribe or regulate administrative policies and procedures 


as necessary for efficient and effective operation; 


: initiate and develop management practices and systems for 


efficient operation; and 


: report on other matters of general administrative policy. 


The Board is empowered to 


4 require the production of documents from any public officer or 
agent; 

A issue administrative directives; 

; conduct studies and examinations of the operation and 


administration of the public service; 


4 authorize the payment of expenditures under special warrants 


or Board orders; and 


. make regulations respecting several areas, including in 
particular for the efficient administration of the civil 


service. 


Management Board is served by two central agencies, the Management Board 


Secretariat and the Civil Service Commission. 


Management Board Secretariat is headed by the Secretary of Management Board, 
with the rank of deputy ‘minister. The Secretariat helps the Board by 
performing analyses, developing policies and handling financial and 
administrative activities on behalf of the Board. It 


i lie 


i 


Ca iperaetien avin oth: bre Sheetal Tis | 


= é Sl 
“ i 


‘ = , y 
* ae 


tet =kespye be 


oe | 


a t Sieg avisetiely nie laranhy te eae a she heen adie ; 


eo 


a ban Sus STM 


ataeirics: Imad syo9 


a 


aj ae eee ad 


yep teeedyonet sf .eerenege buruns2 aes co Nevier 8 is bynee 3p 


é wet t9a sseod votvred fret edz ine isivaseriee - 


fieis. at % 


Mraog stineeinndalt 2 


o¢ hiant oft egisA Jetsers 1902 ott. 
‘Eefawintt gakiion! bee Aaptatboa ranted erst eet 


bas 


> rm : mt 
a. te my or : - = 7 ere ty 


esi ishse ol = eis 


. 


ae bi : * oan fo 


asthe wedeie! pores 


fo” 
wee | eri Tats yer qotuesae bir 


a. Vee tin i hotstesan! <a 


aad. teagengm 2! 


oS. 68 
el Pe x ‘he 


bo Ahteee Ve wat? eonerochh To in semheG oud . etlupate: 


Boe» P Me a eee ; 05g. 


é : 4S 


20} toe73t or iderseteimhe, agvad 


ae 


ne. 1G Buc) =. AWS . Bok nathela 2 0hiey 


go brah o) dere ahs 16 eorprigsatehe 


‘th otyudiborere “oe gasegeg sf3 spioodsue 


hee sat sheg basot 36 


= 


speie is®eveg ey lidedeet ~“aroltsiiget sia 


nktwescekoral4s t‘ontatdbw <a) sel daivalireqg 


‘(Sa ietse 


P 
= 


brea 


- 


en : ane 


bene 
as er * ce, 
ee 
a 


36 


: coordinates the preparation of the Estimates and other 


information on proposed expenditures; 


° monitors expenditures, personnel complements and _ program 
results; 
s examines the financial, personnel and administrative 


implications of policy and program proposals, legislation and 


regulations; 
° reviews ministry submissions to the Board; 
: develops general administrative policies; 
. advises the Board on organizational matters; 
. promotes organizational effectiveness; 
° encourages improved management practices in the ministries; and 
advises the Board on policies for information systems and 


computer and telecommunications technology. 


The Secretariat carries out its work through a considerable variety of 
activities, processes, systems, mechanisms and special studies. The more 


significant of these are 


° participation, with the Ministry of Treasury and Economics and 


the Cabinet Office, in the annual resource allocation process; 


: the annual Estimates; 


requests for special expenditures during the year; 


s monitoring of expenditures during the year, and preparation of 


a quarterly general management report for Cabinet; 


monitoring of personnel complements of the ministries; 


7 
ml 7 = “uy 


aes As rhritot nad ae lolekibe padin: hie 
7 ; a 


4 ' : a! P 7 
nay phoh lon vebren wile iebs  fevrenag 


\- ” 
, a ot = 


: _ Pe 


: ov Eg or, 
' 7 


i Qt oA 7 : ‘ot AS 
a ar % - ee A f° we ' t 
: ¥ a ; nh 
CX . a 


haute? saat tuo amas, seimoing 


re rant 
we a | ( "die 


~~ 


pias cf? of os.tganre Sasser Gephogel eegeTuOsNe* 
_ = * er J 


ind) stadsyve..nelleovetal 12) bei PRIOR - me bret nds asnivba: © \, 44 
HO MhASes Fh? 19x > isms $! tse: bay abacos : 


aor oe 


i .¥eakeow eldeyehiney «#4 jie? sory est 15 asivsen Intsare sae ~. : 2 em 
sec “at? vApthice, felnege! Sta néeloadGem) .aemeeye :\ s8idensda jeakaive 3 
na 7 aN 


= 


bore wee sians i9 ian aa ry 


i 
= \ 


17s is 


ime eotecenss ian “tudes Fo * Pa! 1 unt§ * 2a ,wokipe tohyrag ee 


sBuony seizpoRiip actigaes iaenne #29 me 928310 gaaida) add ~ 
- Le tan bd 
panteutsen ‘Pavone ort 4 
seey “is Bolten sereiibeegse ictaatea yo? alseupes * 
: j dk “75 - cu C7 


t a¢bvasigere Bae, preter, elt ‘sarah esti Tihosqwa i¢ Lasinaitvinel “ i 
saenlteD 249 sone sn ed acicl lnzanes eiaesianp & 


z ’ 1 ae = : af . ae 


| peeisietnte eta Ha cihidureme feomanieg. 5, gudipa tga! 
S ; i, } iF) ps ae ¢ i “4 AE ane cies 


na as : = 
~ a =i, 7 Beis 


elt 


. ministry submissions to the Board for approval under esta- 
blished administrative and financial policies, and requests for 


exceptions to these policies; 
. ministry submissions for approval of organizational changes; 


: the Managing by Results program to relate the achievement of 


results to the use of resources; 


: Volume 1 of the Manual of Administration, covering government- 
wide general administrative and financial. policies and 


procedures; 


“i the publication series on Principles and Standards of 
Management, setting out the government's management philosophy 


and standards for management practices; 


‘ "Managing Together”, a periodical to disseminate management 


issues of general interest; 


: monitoring internal auditing matters and liaising with the 


Public Accounts Committee; 


; Deputy Minister's Annual Reports to the Board, on ministry 


issues and performance; 


: systems development, information processing and _ telecommuni- 


cations plans and controls; and 


task forces or special projects in such areas as government 
program review, auditing of transfer payments and planning for 


information technology. 


The other central agency serving the Management Board, the Civil Service 
Commission, derives its authority from the Public Service Act. The Chairman 
of Management Board is the minister to whom the Commission is accountable 
for administration of the Act. The Commission is responsible for developing 
government-wide personnel policies and practices, such as_ recruitment, 
training, staff development, performance appraisal, human resource planning, 


compensation and benefits. The Commission ensures the application of the 
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merit principle and other concepts of public service and oversees personnel 
administration in the ministries. Staff of the Commission are responsible 
for collective bargaining on behalf of Management Board and for advising the 


ministries on the management of their personnel functions. 


The Management Board Secretariat works closely with the staff of the 
Commission in matters concerning organizational structure, position 


classification, and personnel policies. 


The Public Service Act enables the Commission to delegate to a deputy 
minister any of its powers or activities in personnel recruitment and 
position classification. Much of the personnel function has been delegated 


to ministries. 


The Ministry of Treasury and Economics oversees the government's finances, 
Its functions therefore include developing the provincial budget; managing 
the Consolidated Revenue Fund, debt, cash and investments; advising on 
fiscal and economic policy; proposing policy for taxes and other revenue; 
establishing accounting and financial control policies; and preparing the 
Public Accounts. The Ministry cooperates with the Management Board 
Secretariat in the annual resource allocation process and in the control, 


monitoring and reporting of expenditures. 


The Ministry of Government Services, as a central service organization, 
administers or performs many government-wide services covered by the 
government's administrative policies. These are in such areas as property 
acquisition and sale, accommodation, purchasing and related services, 

computer services, telecommunications, stationery, printing, mail and other 
information services, and employee counselling, health, benefits and data 


services. 


Management Board, its Secretariat and the Civil Service Commission interact 
with all the other central units and with every ministry (as well as with 
crown agencies, which are beyond the scope of this study). The principal 
links are with the individual ministries and, as described earlier, with the 


Ministry of Treasury and Economics. Other important relationships are with 


. Cabinet, which receives Board minutes; 
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the Policy and Priorities Board, of which the Chairman of 


Management Board is a member; 


the three policy field committees and their secretariats, on 


the financial and administrative effects of program policy; 
the Office of the Premier, and the Deputy Minister to the 
Premier, on matters of senior personnel management and other 


matters of significance concerning policy and management; 


the Ministry of Government Services on administrative policies 


for its broad range of central services to government; 


the Provincial Auditor; and 


the Public Accounts Committee of the Legislature. 
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3. DEPUTY MINISTERS: RESPONSIBILITY AND ACCOUNTABILITY 


In the preceding background paper we reviewed the accountability framework 
within the Government of Ontario and made recommendations on the role of 
Management Board and its place within the accountability framework. Those 
proposals set in place one dimension of the accountability of deputy 
ministers by delineating their government-wide management responsibilities. 
This paper takes a closer look at the complex set of responsibilities and 
relationships that underlie the effective performance of deputies. We 
examine the basis of their responsibility and authority in law and 
convention and make recommendations for linking the performance of a deputy 


minister with the expectations that are part of the appointment. 


The deputy minister holds a unique and important position within 
government. Positioned between the political organization of government and 
the bureaucracy, deputy ministers are at the apex of the civil service. 
Like ministers, they are appointed under the authority of the Lieutenant 
Governor in Council by the Premier and are assigned by the Premier to 
ministries for a term of three years. While appointed by the head of 
government, the deputy has a primary responsibility to serve the minister 
and carry out the legislative responsibilities and policies of the 
Port LoLlio. In this capacity, the deputy is expected to be a highly 
competent policy adviser, an effective crisis manager and a sound overall 
executive. Moreover, the responsibilities of a deputy minister must be 
carried out in an intense and demanding environment -- an environment that 
subjects incumbents to a high degree of public scrutiny, demands immediate 
and informed responsiveness, and puts personal leadership to the fullest 


test. 


In the appendix to this paper we provide a profile of the age and experience 


of the present deputy minister cadre. 
RESPONSIBILITIES AND AUTHORITY OF DEPUTY MINISTERS 
The responsibilities of deputy ministers encompass four main areas. 
: Providing policy advice to ministers. The Cabinet and the 


minister establish policy objectives and make policy decisions; 


the deputy minister assists the minister in the performance of 
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this responsibility. Deputies do not make policy decisions, 
but they do ensure that the necessary staff work and 
consultation are carried out within the ministry and across 
government, so that the best possible and most complete advice 
is tendered to the minister on policy and program matters. 
Moreover, once deputies have offered their advice and policy 
decisions are made, they must implement them loyally, dutifully 


and expeditiously. 


There is no _ single document or reference that sets. out 
government priorities or direction at any point in time. 
Throne speeches, budgets and Cabinet decisions are part of a 
deputy's continuing efforts to keep informed and to ensure that 
whatever advice is tendered reflects fully the complex and 
often competing interests that bear on any issue. Deputies 
show considerable ability to stay informed and ensure that 
government and ministerial considerations are integral parts of 


the policy development process. 


Supporting ministers in answering for their responsibilities. 
Without detracting from the responsibility of the minister, a 
deputy carries out a number of activities to help explain and 
communicate factual matters relating to the portfolio. Such 
activities might include preparing material on the ministry's 
activities for communication to the public, providing 
documentation to respond to inquiries within the Legislature 
and from the public, and making available briefings on the 
results of the ministry's programs and activities. They might 
also include explaining policies of the ministry and answering 
related factual and technical questions. The reality is that 
the size and diversity of any portfolio creates demands that 
cannot be satisfied by the minister alone; that responsibility 
must be complemented by the deputy, who answers’ factual 
questions and explains the policies and decisions of the 


ministry from that perspective. 


Responding to and carrying out government-wide interests with 
respect to the portfolio. While deputies have a primary 
responsibility to serve their ministers, they must also serve 


government-wide responsibilities. These responsibilities 
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devolve in part from the fact that the deputy is appointed by 
the Premier; a set of government expectations is part of that 
appointment. As well, the government interest is reflected in 
central agency policies and guidelines that deputies must 
respect in managing their ministries. Each ministry receives 
resources to deliver on a set of results and the deputy is 
responsible to the minister for ensuring that their delivery 
meets the expectations and requirements. The deputy must also 
contribute to the development of people who will be the next 
leaders in the civil service. Finally, the deputy must ensure 
that crises are resolved and appropriate action taken so that 
the minister and the government can maintain the confidence of 


the Legislature. 


Managing the ministry. In law and in practice, the deputy 


minister has been delegated by the minister the responsibility 
for managing the ministry. In practice, deputies indicate 
consistently that they are indeed the managers and have the 
authority and flexibility to manage the resources of the 
ministry. This view is reinforced throughout the organization; 
individuals look to deputies as the chief operating officers 
and respect their managerial authority. A deputy's managerial 
responsibilities cover the human, financial and other assets of 
the ministry, which must be managed in such a way that the 
necessary level of client service is achieved and, at the same 
time, advances in efficiency and effectiveness are made. These 
responsibilities go well beyond day-to-day demands facing the 
ministry to encompass the longer-term strength and vitality of 


the ministry and its capacity to deliver programs and services. 


means 


Framework 
the legislation establishing Ontario ministries is by no 
ardized, the acts do state explicitly that the ministers shall have 


e of ministries: 


The Minister shall preside over and have charge of the Ministry 


The Minister is responsible for the administration of the Act and 
any other Acts that are assigned to him by the provisions thereof or 


by the Lieutenant Governor in Council .... 


; le a en Vee 
I uM ; yGauihe Mraz Y Sen ee 5 
ptosis er ae 7 a 


ee niet AS om 
dike et? [hehe ate weedes, 3 | ah 5 
Wiresk: Paanw ‘puget ony eitaae. lectern ies ait) 
Seda Gs optnr pikene oeatngenaye! hon! Sealodge ‘be 


s es, > 


i ie Pe gos one steorton pme speaurewng: old: Bik 


“Wi A. 


ar at | 


3 


paneerh BT: .eelaoomp one, tude Py! 7 oe Yen Paul 
a gba Theta cagges aig ‘dese iam aed Ae nidugoiad teind watt”? 


_ : 


engines bal xine es hraaty, eradiote’ sd pene nae = re ee 
ait Pare Oe ee eneoten a taatal oe 088 aaa chine atenney ae ae =a 4 
ads io. sa tuboss pt. edd 02 8 rere dean: ya Horta! oe 
che Fen l opgrte adtz inadastia gta: - dears noteles af weky ‘e21uT ecrdalielae! ¢ a 
eta) lie. Bivtataee Halte ats. 46 OOF sicyats 4 Hoa! wie niseahea 
1925 Giana © eral 4 wri aettia 42 i wigan nat’ ‘¢ bart “aoeqee? Bam! 
se witece Toute ie Mhfonerh? Gamat ony, seus wk Te Sg © 
- ets ‘eo :, —e eae: A? beget ty Ae ioaay, tiietate. ‘ai 
bes el 20) hee borptdda at- ey ane ap eia ie lewd, ‘eoxsanied 
iveiT wri wie dverevlshellke wa Soeeisitia ‘et any hl: yeanes- 
eds sypiuedisehiseeds valeos-veb. Woydid Ele ie! ated ab oqind 
50 28ilass@ O74 Higoe0t2 wr=2: togeral: giiemaaiaaane au vréeiode 
thd) % um bne ws oe  a>tieh >? ethaonag wa? dro yiszigte. was a 
3 a ' Pa 


4 Vx i> - 


a 


= 4 al : 


wveke @@ ‘va el watsusbore.. ciiane gahdarienoes , sottathignl whe 
ovead 'lad2z <setnlubs “ts, a0) Gisi-igoee e4nas gh" pion Tis sboutt 


ia? a : rantvrad Aim 3 
% re; i 7 sree 


- Vases | eaih ane Sea or ae eved ban able yarn ieee ‘ 


. baw 124 afd Yo onl terselotahe , a2 aut Fold bet m4) ogee 
- - th Fedyen ane tein iy ad qe wid oF Tan 
aan ‘bce Chee. 


43 


However, there are significant differences in the legislation with regard to 
the requirement for deputy ministers. In some acts, the requirement for a 
deputy minister is referred to with the permissive word "may". In others, 
the word “shall” is used, implying obligation, while still other acts are 


silent on the requirement. 


The delegation of administrative authority to the deputy minister takes 
place in several ways. Recent ministry acts authorize the minister to 


delegate to the deputy minister: 


The Minister may in writing authorize the Deputy Minister or any 
other officer or employee in the Ministry to exercise any power or 
perform any duty that is granted to or vested in the Minister under 
this or any other Act. 


Under the direction of the Treasurer, the Deputy Treasurer shall 
perform such duties as the Treasurer may assign or delegate to him. 


In a number of cases, however, the legislation establishing a ministry is 
unclear or even silent on the role and duties of the deputy and how the 
authority of the minister is to be delegated to the deputy. This 
significant gap is filled in part by section 4 of the Public Service Act, 
which authorizes the deputy minister to carry out the managerial 


responsibilities of the minister: 


Subject to the direction of his minister, a deputy minister is 
responsible for the operation of his ministry and shall perform such 
other functions as are assigned to him by his minister or by the 
Lieutenant Governor in Council. 


As well, sections 27(m) and (0) of Ontario's Interpretation Act imply the 


delegation of authority to a deputy: 


(m) words directing or empowering a public officer or functionary 
to do an act or thing, or otherwise applying to him by his name 
of office, include his successors in office and his lawful 


deputy; 


(o) words authorizing the appointment of a public officer or 
functionary or the appointment of a person to administer an Act 
include the power of appointing a deputy to perform and have 
all the powers and authority of such public officer or 
functionary or person to be exercised in such manner and upon 
such occasions as are specified in the instrument appointing 
him or such limited powers and authority as the instrument 


prescribes. 
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Thus, both directly in some laws, and through the intent established in the 
Public Service Act and the Interpretation Act, the responsibility for 
management is delegated or assigned to deputy ministers. As ministry 
legislation is amended over time we would encourage the continuation of the 
current practice of clarifying the role and responsibilities of the deputy 


minister for management within each ministry Act. 


The Public Service Act both assigns specific legal responsibilities to 
deputy ministers and provides for the direct delegation of others. The 
responsibilities for which the deputy minister has legislated authority 
include the power to suspend civil servants from employment, remove for 
cause from employment, dismiss from employment and release from employment. 
The Act also provides for the delegation of certain powers and functions 
from the Civil Service Commission to the deputy minister. This delegation 
of authority to deputies by the Commission has been extended to include all 
job classification levels in ministries except for employees covered by the 


Executive Compensation Plan: 


The Commission may authorize a deputy minister to exercise and 
perform any of the powers or functions of the Commission in relation 
to the recruitment of qualified persons for the civil service and to 
the evaluation and classification of positions in the classified 
service that are designated by the Commission. 


The Management Board of Cabinet Act sets out central authority and control 
over the expenditure management process, the approval authority for 
organization and _ staff establishments, and _ responsibility for the 
establishment and regulation of administrative policies and procedures and 
the development of improved management practices. The Act thus provides the 
administrative policy and regulatory framework within which deputy ministers 


manage their ministries. 
Beyond the Legal Framework 


The authorities set forth in legislation provide both an interpretation and 
a basis for the role, responsibilities and authority of deputy ministers. 
Because the laws define responsibility and delegate authority, they also 
provide the legal underpinning for the accountability framework. 
Nevertheless, they define only the management dimension of the deputy's 


role, a job that is in fact far broader than the legal definitions would 


suggest. 
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By convention and necessity, the deputy's role goes beyond management to 
encompass advisory and service responsibilities. An accurate picture of the 
deputy's job emerges only when these additional responsibilities are taken 
into account. Responsibilities such as providing sound policy advice, 
resolving critical day-to-day issues, supporting the minister, and 
understanding and dealing with the ministry's clients create demands to 
which a deputy must respond first. Gaining the minister's confidence and 
establishing the necessary trust by performing these responsibilities well 
are prerequisites that create the conditions under which a deputy can carry 


out management functions satisfactorily. 


These demands do not diminish the importance of the deputy's management 
role, but they nonetheless present a continuing challenge to its effective 
performance. They also mean that managerial competence takes second place 
in the list of skills required for entry to the deputy minister ranks. 
Thus, the demands of the job and the natural skills and interests of those 
who become deputies can combine to make management that set of activities 
that gets done after everything else. Responsibilities such as managing the 
executive team, building the ministry's management capability, and 
developing people to take on senior positions do not get the same priority 


and attention that non-managerial responsibilities command. 
PERFORMANCE OF DEPUTY MINISTERS 


If the role and responsibilities of deputy ministers are subtle and complex, 
the issues surrounding the performance of deputies are equally challenging. 
As we have seen, the job involves extensive interaction with the minister, 
other deputies, the Cabinet Office and central agencies, as well as the 
ministry's client groups. Signals about how well a deputy is doing abound, 
and reading them is an essential skill for successful deputies. A number of 
deputies believe there is more than sufficient feedback; the fact that they 
retain their positions is ample evidence that they are doing a good job. An 
even greater number feel, however, that a more formal discussion about their 
performance would be useful. Some remember the performance discussions 
conducted three years ago by the Deputy Minister to the Premier and the 
Premier as part of the process for awarding merit pay and reflect positively 
upon it. However, the process was discontinued when pay freezes eliminated 
merit pay for deputies, thereby removing what could have become a key 


reference point in the performance review process. 


a $e, 

Ay re 
14 1 ay ay i a 
|e ire a 7 ’ : , 


Ap nn Toe na A Ly oer ee 
i bea ese - Ls ves 


+, ra . aed on i cp vie ERG 


pipnenune Seu. te seUen ts 
ve aah ee 

wie bales vena Na avai “nt 

naely hiarde seabed suger: tebyeaese fate: 


ttm 0 (7-sip te qmtreb “fs Shi; sent , a sia 
apts, Ta ppesaeseal ‘dem’ ai laa inna: wrt Sure Tate i 


iL oo) 7 rey 
¥ " 
= 4h oe 


> 


egispebing ky tha Sure 20 Sag ere whem wo pe 
aa ah aan al uM wed 1h Faint eat Kan ANS 
lan RI tideset inant bi yssere hn NOY geibd Men prey 
Wictlse ere ans fe ea eb ‘ealad Yeh | ‘wobaue ae siding? "a aners 


be Serner® nich Lt eee tarhagetna as plein 


ae 
Ree 


red : 
fice. Sap 'O4 2! ote, osotrinie Tiegh Se ont (PS Alea bos <4f09. nie HE — 

7 pe Gea: ae) ~ 
Shlyiciias Yyilaipe' ove aelaecet, te -}enuepekreg ade gothiveriuk. ‘Semeet as a 


ce 
‘f 


y meant saviasites eacte NGS oUe. fl? heme iad a 


7h? ste ‘es *- Me 74 ie! baa 

ole «we 2p. wh siiumese: Isvires Lh engl Set laa? “walt Pe = 
: 4 ots 
chime gnicS et viugeb. 0 Licn ws ue. @hoergie ., _soqneig Simeifs a" exo eS 


i. Sader }s 


eal otal tei atorta te? 2 bde: Cebenendg ne) bl eetZ gathney Dna” 
sentsrifow sade evep-ek agetd peelTad svbsieahes 7 


(ne*: vad’ 1b ¥ a) rSonr hess 
si .det beng o aafob ats vera aac) endebive of gee (gh ebolekecd 1isd? Biase 
s?045 suede aeiwercell [vaio) atiene Pant Tewevon lest, *edemn 1934998 says i 


efal Fab 5e/D \ ane ‘er. Gt? tsateoest  eaene ‘Ly Yaad weet! | Ge eveer oom t Eee 


eke «49 OY vroteladn yoga nd ye Osa osm ‘weit? hetsubsds- 


via &ay 
Iya dothinws 107 £00007 att 4a s904 ce Sobwett. 


visviatkog Seeriet kee tm 
wea et rat usa! pee prane daub gaoen Tt nie nesacia ed? even 1 OG. 
| hides te nirtyose 4 lie Re x87 ¥eq a¥ioe 

weaein welded -s nme txsid ad ol eto sanoteten,. 


2. Bees be) Za) 


46 


The informal processes that currently provide deputies with an idea of how 
their direction and performance are perceived are an essential part of the 
effective functioning of the government, and we are not suggesting that they 
be replaced. However, they should be accompanied by a broader and less 
structured review than the previous experience three years ago. What we 
propose is a formal supplement to the current informal approach -- a 
supplement that would link with the Premier's appointment responsibility 
through an annual discussion between the Deputy Minister to the Premier and 
the deputy as to where the deputy stands and is headed. Such a discussion 
should not be regarded as a performance evaluation. Rather, it would be 
devoted to all pertinent matters relating to the appointment and performance 
of the deputy. The annual discussion would attempt to go beyond the 
informal approach and the day-to-day pressures of getting the job done, 
focusing instead on longer-term concerns affecting both the deputy and the 


portfolio. Such longer-term concerns might include 


a discussion of relevant government objectives and their 


priority with respect to the deputy's ministry; 


: issues of government interest and their importance to the 
deputy; 
; a review of the deputy's accomplishments and _ forthcoming 


challenges; and 


A priority matters that the deputy wants to raise. 


In this way, all dimensions of the deputy's accountability can be linked 
back to the appointment -- that critical point where the responsibilities 


and expectations for the deputy minister are set out. 


Preparing for the Annual Review 


The process of collecting the relevant information on behalf of the Premier 
should be coordinated by the Deputy Minister to the Premier, who is the 
senior civil service adviser to the Premier on appointments. While frequent 
contact with deputies gives the Deputy Minister to the Premier sound and 
independent insights, we believe the annual discussion should also take into 
account the views of other people who are part of the accountability 


framework. 
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The minister bears responsibility for the administration of the ministry. 
The deputy minister is delegated this role through various legislative 
instruments by the minister, but in practice carries it out with full regard 
to accountability to the minister and frequently in close consultation with 
the minister. All deputies indicated that they review key organizational 
and staffing decisions with the minister. Deputies also reported that 
ministers have a good understanding of the ministry's management processes 
and the estimates. Ministers also make the decisions on ministry and 


program policy. 


The Secretary to Management Board is well placed to advise on the deputy's 
contribution and performance with respect to corporate management 
responsibilities. On the basis of his involvement in the Estimates and 
program expenditure processes, Managing by Results, administrative policy, 
audit plans, and the ministry annual management review process, the 
Secretary can offer well considered advice to the Deputy Minister to the 
Premier. Our view is borne out by deputies who believe that Management 
Board has a good understanding of their objectives, programs and resource 
requirements and that the Secretary has a good understanding of their policy 


and administrative performance. 


The Chairman of the Civil Service Commission has’ responsibility for 
personnel management, a large part of which is delegated in turn to 
deputies. The Chairman would bring to the annual review process full 
knowledge of a deputy's use of delegated authority, as well as the role and 
performance of the deputy in carrying out government-wide responsibilities 
with respect to senior personnel. While the role of the Chairman with 
respect to the performance of deputies is not so well recognized as that of 
the Secretary to Management Board, the advice of the Chairman will help 
ensure that the collective interest in human resources management is an 


important consideration in the annual discussion. 


Assembling the relevant information with respect to each deputy minister 
should be kept simple and relatively informal; it should focus on people's 


thoughts and judgments rather than upon major written submissions from them. 
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We recommend that 


Si 


The Deputy Minister to the Premier carry out annually an 
accountability review and discussion with each deputy minister on 
strategic matters relating to the government-wide interest and the 
ministry, as well as the deputy minister's accomplishments and 


challenges. 


The annual discussion might include the following steps: 


Deputy Minister to the Premier meets first with the minister to 
gain the minister's views about the key responsibilities, 
unique contributions, and priority considerations that relate 
to the deputy. The minister would not be asked to prepare 
anything in writing, but the Deputy Minister to the Premier 


would note the key points made. 


Deputy Minister to the Premier canvasses the views of the 
Secretary of the Management Board and the Chairman of the Civil 
Service Commission. Each would be met separately. Again, no 
written submissions would be required, but the Deputy Minister 
to the Premier would note the major items covered. We do not 
propose any form of peer review, where central agency deputies 
along with some line deputies meet to reach agreement on a 
colleague's performance. The sense of equality among deputies 
in Ontario is so well entrenched that peer review would be 
unacceptable. Only the Deputy Minister to the Premier is 
accepted as the first among equals when it comes to matters 


relating to the appointment and performance of deputies. 


Deputy Minister to the Premier meets with the Premier to offer 
advice. Each portfolio would be reviewed in terms of future 
objectives and priorities, and deputies would be discussed in 
terms of how they have fulfilled the expectations of the 
appointment, the important aspects of performance, and any 
individual considerations that should be reviewed. Lf 
performance concerns are identified, they should be discussed 
at this session and the appropriate advice agreed upon. The 
focus should be on making the deputies aware of matters that 


could affect their ability to carry out their responsibilities 
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satisfactorily. In short, the purpose is to identify and 
diminish any threats to sound performance, as well as to give 


full recognition to a job well done. 


° Deputy Minister to the Premier conducts an annual discussion 
with each deputy minister on accomplishments, challenges, 
government objectives, and government priorities, as well as 


matters raised by the deputy. 


At the time of first appointment and at the conclusion of a deputy's 
three-year term, the Premier should meet with the deputy, review 
accomplishments over the period of the appointment, and establish the 
expectations for the next three-year appointment. We have considered and 
rejected other ways of involving the Premier in the annual discussion 
process, such as meetings with deputies or sending letters after the 
discussions. We propose active involvement in preparation for the annual 
discussion, as well as personal discussions at the time of first and 
subsequent appointments, as appropriate and meaningful ways to involve the 
Premier in this important responsibility. We believe that these are 
occasions when, in conjunction with the government's performance 
expectations, the conduct of deputies and the essential values that bear on 
their ministerial and government-wide responsibilities can be stressed. We 
realize that this may appear to be too strong an emphasis on conduct and 
values, but we have seen many instances where the Premier's words have 
established the values for the system. We think that appropriate reference 
to administrative values at the time of appointment would serve to reinforce 


and enhance the kind of role that deputies are expected to carry out. 
We therefore recommend that 


3.2 The Premier meet with each deputy minister at the time of the 
first appointment to the rank of deputy minister and prior to the 
renewal of each three-year term to set out the expectations for 
conduct, responsibilities and performance related to the new or 


renewed appointment. 
Meeting the Concerns 


We recognize that the approach we propose could be challenged on at least 


four fronts. Some will claim that an annual discussion with deputies is not 
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necessary -- deputies know where they stand. Others may argue that the 
approach described gives too much attention to management issues when it is 
serving the minister, giving sound policy advice, and handling crises that 
really count. As well, it can be argued that the approach may fail because 
it places unreasonable demands on the Deputy Minister to the Premier. 
Finally, the proposal will be challenged on the grounds that pay restraint 
has eliminated the merit incentive and thus the traditional underpinning of 


performance review, 


These are important concerns and relate in part to the current bias within 
the system to getting things done and to dealing in the short term. The 
proposed performance review process does run counter to the culture of the 
Ontario government system in the sense that it addresses the longer term. 
But that in itself is no reason not to make annual discussions an integral 


part of managing the deputy minister cadre. 


When the system was smaller and less complex, and when deputies remained in 
the same ministries for long periods, the idea of an annual discussion might 
justifiably have been rejected. But this is far from being the case today. 
A deputy's tenure in a given ministry is frequently short, and many deputies 


have never served before in the ministries they head. 


The degree of contact between deputies and those at the centre of government 
varies considerably; some, by virtue of their portfolios, maintain little 
connection at all. By the same token, some senior deputies in the system 
are likely to have more extensive and better established relationships. 
Nevertheless, we believe that the discussion of government interests and 
priorities, as well as the deputy's own priorities and concerns, cannot be 
left to chance. If newer deputies do not interact effectively with the 
centre, an essential basis for communication and professional development 
would be lost. Moreover, the process holds significant promise as a means 


of motivating and reinforcing the concept of a government-wide team. 


We also believe that the process of preparing for the annual review could 
help to dampen potential problems between ministers and their deputies. The 
approach we propose provides new opportunities to deal with difficulties at 
an early stage. The approach also places the onus on ministers to deal with 


performance problems through established channels. 
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Certainly, the proposed approach could lead to greater emphasis being placed 
on management skills and accomplishments. Indeed, we feel that this is a 
desirable and valuable objective. Throughout our internal sessions on the 
working environment we were told that management had to take second place to 
the more visible and pressing day-to-day concerns of government. At the 
same time, continuing pressures to contain government expenditures and 
reduce the size of the civil service have placed a new premium on effective 
management in the government. We also found that the links between the 
collective responsibility and interest in management and the appointments 
process were insufficiently developed. Without such links, it is difficult 
indeed to communicate a guiding message about the importance of management 


and to get the central agencies working toward common objectives. 


Concerns about the potential overload of the Deputy Minister to the Premier 
are valid and could by themselves diminish the prospects for annual 
reviews. The Deputy Minister to the Premier already faces considerable 
demands; without a rearrangement of duties it might well be impossible to 
handle all the activities we have described. One option would be to create 
a position of Associate Deputy Minister to the Premier to free some of the 
time of the Deputy Minister to the Premier for carrying out the senior 
personnel management responsibility. Our discussions with deputy ministers 
have persuaded us that responsibility for the annual discussions cannot be 
delegated to someone else in the Premier's Office. At the same time, it is 
essential that the performance of deputies be given appropriate attention 
and that the relevant issues be dealt with as early as practicable. Thus we 
opt for a rearrangement of duties in the Premier's Office, if necessary, to 
give the Deputy Minister to the Premier adequate time to handle the annual 


discussions with deputies. 


We understand the limitations that the absence of merit pay places on the 
appraisal and recognition of performance. But, we question whether merit 
pay can ever be significant enough at the deputy level to make pay 
differentiation on the basis of performance meaningful. From what we have 
seen, the psychic rewards of being a deputy and recognition for a job well 
done are more important than monetary compensation. We therefore feel that 
the annual discussions with deputies will have to be just that -- an 
important discussion aimed at ensuring the highest level of performance. It 


should not be connected with the promise of merit pay. 
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The merit pay question also raises the broader issue of the compensation of 
deputy ministers. While specific proposals in this area are outside our 
mandate, we would be remiss if we did not bring to the attention of 
government the problems that exist. In our view, compensation for deputy 
ministers* has not kept pace with that for other comparable jobs in the 
province and falls significantly short in any comparison with the private 
sector. When the compensation of deputy ministers is compared to that of 
hospital administrators, city administrators, university presidents or crown 
corporation heads, it comes out second best. We cannot accept an argument 
that the pay for those external positions has risen too quickly. The pay 
reflects what it takes to attract the level of talent and skills that the 
jobs require. The market test does not bear to the same degree on the 
deputy cadre, which relies mainly on internal promotion. Thus, when 
comparisons are made, it is readily apparent that Ontario's more senior 
civil servants are no longer afforded adequate recognition in their 


compensation structure. 


We raise the compensation issue not simply because it fails the test of 
fairness in today's environment, but also because it points to serious 
potential problems for the future. The challenge of attracting outstanding 
performers to the sentor ranks of the Ontario government will grow more 
difttealt. The private sector will be virtually closed as a potential 
source of candidates because of the pay differences. The same may apply to 
other public organizations unless special arrangements can be made. There 
will also be more pressure from outside organizations attempting to attract 
the best performers away from the government by buying their talent and 
experience. Finally, within the government itself, the signals of slow 
growth and compressed rewards may discourage the career commitment that a 
healthy and dynamic civil service needs. While we raise this issue in the 
context of present inadequacies, we believe that it will also pose a barrier 
to the effectiveness of Ontario's civil service in the longer term. 


Adjustments need to be made and these should be considered soon. 


* While our comments here relate to the deputy category, our review of 
recent survey data indicates that the ECP5 and, to a lesser degree, the 
ECP4 and ECP3 levels compare unfavourably to salaries paid in other public 
sector organizations in Ontario. 
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APPENDIX TO PAPER 3 


THE DEPUTY MINISTER CADRE 


The deputy minister cadre is a relatively young and relatively new team that 
is drawn almost entirely from within the civil service and, to a significant 
degree, from a few feeder ministries. It includes twenty-eight individuals 
who have direct responsibilities in serving ministers, including the 
Premier. This does not include other advisers, agency heads or the 
Provincial Auditor, who may hold positions at the same level but do not 
perform the role of deputy minister. The focus of this study is on the 
ministerial machinery of government; thus our description of the deputy 


minister cadre relates to these twenty-eight individuals. 


The years of civil service by deputy ministers reflect the reality of a 
career civil service. In fact, only two current deputies entered these 


ranks directly from outside government. 


Years in the Ontario civil Number of 
service as of April 1984* deputies 
Fewer than 5 3 

sR stop) 2 

LO to; 14 5 
Toro 9 8 

20 to 24 6 

25 or more 4 


In what was once a system where individuals reached the rank of deputy in 
their late fifties or early sixties, there has been a trend toward younger 
appointments. Today, seventy per cent of deputies are between the ages of 


45 and 55. 


* All data on the deputy cadre were prepared in April 1984. While some 
new appointments have been made since, the profile of deputies remains 
much the same. 
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Number of 


Age deputies 
40 to 44 4 
45 to 49 8 
50 to 54 PZ 
Dae LO 9 3 
60 to 64 i 


Just as the age profile describes a relatively young group of individuals, 
their tenure as deputies indicates a large number of recent appointments. 
In fact, as of April 1984, sixteen of twenty-eight deputies had been 
deputies for three years or less, while ten had been deputies for five years 
or more. For fourteen of the deputies, this is their first deputy minister 
post, while eight are on the second posting and six are on their third. 


Finally, one-half of the deputies are new to their current positions. 


Year of appointment Number of 
to current post deputies 
1984 14 
L9S3 3 
1982 3 
1981 2 
Oy Tet L980 2 
1974>t071976 4 


In general, deputies no longer spend their careers in the ministries they 
head. Twenty-five of the deputy ministers have been in two or more 
different ministries, including their present appointments, and only eight 
have had previous experience in their present ministries. While nearly all 
ministries can attest to graduating people to the ranks of deputy ministers, 


six ministries in particular have dominated the feeder system. 


Ministries in which individual Number of 
served prior to appointment deputies* 


Treasury and Economics/TEIGA/Economics and Development 8 
Education/University Affairs/Colleges and Universities 
Industry and Trade/Industry and Tourism 


J 
5 
Transportation and Communications/Highways 4 
Attorney General , 

a 


Natural Resources/Lands and Forests 
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The deputy minister ranks have undergone considerable change in the last two 
years. In most portfolios this has produced new teams of ministers and 
deputies and, as a result, new relationships, new expectations and shifts in 
priorities. As well, new relationships with the Cabinet Office, Management 
Board and the other central players have had to be forged. It has been a 
period of dynamic change, accompanied by understandable uncertainties on the 
part of deputies as to what the scope and emphasis of responsibility in each 


portfolio should be and what counts for a job well done. 


a 


* Some deputies served in more than one ministry prior to appointment. 
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4. THE MANUAL OF ADMINISTRATION 


At the core of administration in the Ontario civil service lies the Manual 


of Administration. It defines the basic rules, policies and procedu 


government 
practices 


practices 


Managers are to follow. We propose improved policies 
to maximize the effectiveness of administrative controls 


across the government. The principal goals of our proposals 


to support the recommended accountability structure and to reduce 


procedural burden of current practices. 


STRENGTHENING THE MANUAL OF ADMINISTRATION 


The Ontario Manual of Administration was introduced in July 1964. In 


present fo 


rm, the Manual has three volumes: 


Volume 1 contains thirteen sections and includes policies on 
the purchase and management of goods and services, management 
of real property, information systems technology, employee 


expenditures, and controls for agencies, boards and commissions; 


Volume 2 contains fifteen sections and deals with’ the 
management oof  human_ resources, including conditions’ of 
employment, staffing, pay, benefits, position administration, 
appointments, termination, affirmative action, staff relations 


and staff development; and 


Volume 2 Supplement contains twenty sections on the details of 


employee benefits administration. 


res 
and 
and 
are 


the 


its 


Although there are some differences in structure among these volumes, most 


of the directives comprise 


a statement of purpose; 

instruction on who the directive applies to; 
definitions of terms; 

statements of policy; 

detailed procedures; 

controls; and, in some cases, 


non-mandatory guidelines. 
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The Manual is supplemented by manuals prepared by individual ministries. 
Those manuals cover subjects specific to a ministry's programs or elaborate 
on the central policies. They also spell out financial and approval 
authorities delegated to individual positions within the ministry by the 


deputy minister. 


In addition to the Ontario Manual of Administration, government-wide 
financial policies and procedures are contained in the Manual of the Office 
of the Treasury. This manual contains eighteen sections and is intended 
mainly for the civil service financial officers and staff. It includes 
sections on the legislative, administrative, and policy framework of 
Ontario's finances, and detailed accounting policies and instructions for 


use by Treasury and by ministries and agencies. 
Effectiveness of the Manual 


Government managers generally accept the need for a clear set of rules 
governing their actions as managers. Supplying these rules is the primary 
role of the Manual of Administration. The present Manual has many 
strengths: it is comprehensive, reasonably clear and sets forth its 
requirements in pragmatic terms. However, it tends to restrict initiative 
and to inhibit individual accountability for results, by unduly hindering 


freedom to act and by dealing with issues in too much depth. 


There have been difficulties in keeping the Manual up to date, and the 
process to revise policies and develop new ones requires streamlining. 
Because of the amount of detail, senior government managers typically do not 
refer to the Manual; instead they leave the analysis of administrative 
policy issues to subordinates. As a result, senior managers' knowledge of 
administrative practices is often incomplete, and the potential of the 
Manual to contribute to effective management practice is lessened. This is 
unfortunate, because rules are particularly important in government. 
Management action must meet high internal standards of ethics and probity 
and the possibility of searching external scrutiny. The challenge, 
therefore, is to maintain a set of rules as a source of administrative 
direction, while making them easier and more palatable to use. Certain 
substantive changes are needed to improve the Manual, but there is also a 
need to alter the style in which it is written so that it is more in concert 
with the times and the changing administrative realities that managers 


currently face. 
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Improving the Manual 


Achieving a set of rules that contributes most effectively to management 
practice will require a number of separate but interrelated steps. It will 
be necessary to clarify the purposes of the Manual of Administration. The 
number of policies can be reduced, and those that remain should be restated 
in broader’ terms. Policies, procedures and guidelines should _ be 
differentiated from each other. Methods used to create or revise policy 
will need to be streamlined, and ministry initiatives in policy and 
procedure development should be encouraged and supported. A code of values 
would help managers make better decisions without the need for detailed, 
centrally determined practices. Training in the aims and contents of the 
Manual would also be helpful. Sensitive policy matters such as_ the 
acquisition of professional services require special attention and regular 
review and updating. Each of these steps can contribute to upgrading the 


Manual, and each is discussed below. 


Clarifying the Purposes of the Manual 


One cause of the Manual's excessive procedural detail is that it is written 


with too many objectives in mind. At different points, the Manual 


. gives instructions on how to do something, such as preparing 


submissions for the Management Board; 


states Cabinet policy, such as the visual identity policy and 


the conditions for acquiring outside professional services; 


z sets forth rules and values; 


clarifies who is responsible, in a jurisdictional sense, for 


activities; 


“ communicates the government's administrative policies to a 


variety of audiences; 


: provides managerial advice and assistance; 
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59 
; establishes controls over government expenditures; and 
s guides the development of specific ministry policies. 


Each of these objectives may be reasonable in itself, but when combined the 


result is difficulty in understanding the underlying administrative focus. 


The Manual is not a good forum for laying out detailed procedures. Most of 
these should be developed in individual ministries and be incorporated in 
their own internal documents. The Manual should be a= straightforward 
statement of the rules that must be followed and the ways in which people 


must behave in relation to their responsibilities. 
We recommend that 
4.1 Emphasis in the Manual of Administration be given to 


5 specifying in clear terms the major do's and don'ts of 
proper conduct and behaviour on the part of civil 


servants; and 


: communicating the intent of each policy so that the user 


can clearly understand its purpose. 
Reducing the Number of Policies 


The Manual includes several policies and related procedures that are handled 
by a specified ministry or by a particular unit within a ministry. For 
example, responsibility for providing government accommodation has_ been 
delegated to the Ministry of Government Services; the functions of job 
evaluation and classification are shared between ministry personnel branches 


and the Civil Service Commission. 


In dealing with such matters, a manager customarily will consult the unit or 
ministry involved, so that it is not necessary for a detailed policy to be 
included in the Manual. A section of the Manual could identify who looks 
after the most commonly needed services. Eliminating coverage of detailed 
policies and procedures normally handled by specific groups and where 
administrative responsibility is clear would result in a Manual more useful 
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60 
We recommend that 


4.2 A review of existing directives in the Manual be conducted to 
eliminate those that are of interest to a minority of managers or 
that are normally dealt with by specific staff units or 


ministries. 


Restating Policy in Broad Terms 


In some sections of the Manual, the instructions go too far in spelling out 
what must be done. For example, in Volume 2, Policy 5-3-5, Guidelines for 
Filling a Management or Excluded Position Vacancy in the Classified Service 
Under Delegated Authority, managers are expected to follow a series of 


twenty steps, with further sub-steps, and in exact sequence. 


In other sections, material that is really advisory is institutionalized as 
though it were mandatory procedure. For example, Policy 25-7 of Volume 1 
gives extensive advice on how a crown agency should establish agency terms 
of reference that will not conflict with those of others -- information that 
could reside in a separate informational booklet on the subject. Although 
the Manual is in fact no more restrictive on any one subject than similar 
documents that might be found in many other organizations, its procedural 
emphasis gives the impression of an excessive degree of control over 
administrative detail. A greater degree of personal accountability could be 
achieved if the Manual laid down fewer restrictions and allowed more freedom 


within which managers could work productively in their individual settings. 


Restating directives in broader terms as a framework for the development of 
ministry policies would enhance the jobs and accountability of ministry 
managers and provide them with greater decision-making latitude. The policy 
review required to accomplish this would eliminate restrictive rules where 
reasonable management judgment could be substituted. One of the desirable 
outcomes of this approach would be to allow decision-makers to focus on 
results rather than process, while preserving integrity and probity by 
stressing the fundamentals where policy compliance is essential. Not all 
policies will lend themselves to a broader approach, but there are many 
instances where managerial accountability and effectiveness would be 
enhanced by a broader expression of policy limits. This proposed approach 
should be adopted not only in the Manual but in ministries’ internal manuals 


as well. 
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We therefore recommend that 


4.3 Administrative policies be restated as broad directives wherever 


feasible. 
Separating Policy from Procedures and Guidelines 


A Manual oriented to managerial users would have less procedural detail. 
Some degree of procedural detail is inescapable; staff with direct 
administrative responsibility sometimes need the elaboration that detail 
provides, and government-wide consistency is important in certain 
procedures. Administrative practices should be segregated into their three 
components: policies, procedures and guidelines. This could be done by 
providing policy statements to all government managers while separating 
mandatory procedures and guidelines, perhaps by colour-coding the pages or 
putting lengthy guidelines in separate publications, and providing them only 
to those who need them. This will entail substantial rearrangement and 


reworking of the existing directives. 


A policy is a statement of what must be done or must not be done in a 
specific area. Although the heart of policy is the question of what must 
take place in specific circumstances, it is important to discuss the policy 
intent and purpose. For example, a policy might state that a ministry 
should not launch a systems development project of more than a stipulated 
value without prior Management Board review, the aim being to avoid 


duplicating such investments in several areas of the government. 


A mandatory procedure is a series of actions that must be taken in a 
specific policy area if the policy is to be fulfilled. For example, if the 
policy is to give preference to internal candidates for vacant positions, 
then a mandatory procedure might be to get a list of all qualified internal 
candidates from the Civil Service Commission. Another example of a 
mandatory procedure would be the steps required to secure tenders in 
acquiring outside services above a certain dollar amount. Many policies 
should not require mandatory procedures. It is consistent with the 
development of a more user-oriented Manual that mandatory procedures be 


written only when absolutely necessary for the achievement of the policy. 


Guidelines consist of suggested actions, factors to be considered, or advice 


to assist the government manager in an area where it is understood that 
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there is some decision-making latitude. Lengthy material intended to be of 
help in this manner could appear in separate publications. Examples of such 
material might include visual identity practices, position classification, 
choosing and using professional services firms, or organizing new crown 


agencies. 


We recommend that 


4.4 The policy, mandatory procedure and guideline components of 


directives be separated from each other. 


Streamlining the Process of Policy Revision and Development 


Some important policies are outdated, and the gestation period for new 
policies is long. There is a need to approach policy change more 
responsively. For example, there has been some delay in developing a new 
government policy on the acquisition of microcomputers, because the issues 
are complex. The longstanding low approval limits for using management 
consulting, technical consulting and systems development services cause 


administrative difficulties and do not contribute to effective management. 


Streamlining the process of producing new policies and updating existing 
ones can be approached in a variety of ways. Policy issues can be _ so 
complex and their nature so different that no one method for facilitating 
the process will suit all situations. Some of the approaches that could be 


employed include the following: 


: Forming temporary but full-time task groups to create or revise 
specific policies. These groups should consist of people who 
are representative of ministries directly affected by the 
policy issue as well as central agency staff. This approach 


has been used with some success in the past. 


In some functional areas, representatives of ministries already 
meet on ae regular basis. The Personnel Council, Senior 
Financial Officers Council, Internal Audit Council and Systems 
Council are specifically constituted groups. Other groups, 
such as the Chief Administrative Officers, have not _ been 
formally established but do meet from time to time. Such 


groups could play a more active role in policy review and 
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development and could be valuable in identifying where policy 
change is required. Although these groups would have no formal 
authority for policy definition, regular consultation with them 


could generate much of the input required for policy review. 


: In a similar informal manner, the Deputy Ministers Council 
could be asked for its advice where a proposed policy is of 


special importance or likely to be controversial. 


5 Special hearings could be held by a subcommittee of Management 
Board or by the Secretariat to consider policy proposals, 
thereby allowing interested ministries or managers to express 


their views. 


: Management Board could adopt a tight time standard, perhaps 
ninety days to revise policies and 120 days to produce new 


policies. 


Emphasis should be given to getting on with issuing the policy, even when it 
is apparent that the intended directive does not supply a perfect resolution 
of the issue. In some cases it will be beneficial to establish a policy and 
monitor its appropriateness; rather than prolong the process of review, 
amendments can be made as necessary in the light of experience. In the same 


spirit, requests by ministries for exemptions should be dealt with quickly. 
We recommend that 


4.5 The process of administrative policy development be streamlined, 
and policy reviews completed within a specified short period of 


time. 
Supporting the Development of Ministry Policies 


Reduction in the procedural detail of the Manual will require that 
individual ministries work within broader statements of policies contained 
in the Manual. Each ministry would develop more detailed policies, 
procedures or guidelines for internal application, as needed. In doing so 
the ministry should follow the principles we recommend for_ the 
government-wide Manual, wherever applicable, and itself should avoid 


unnecessary procedural detail. 
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Management Board Secretariat, through its informal relationships with the 
ministries, should provide advice on ministry manual content and format. 
The Secretariat also should be able to provide examples of effective 


policies prepared by other ministries. 


We recommend that 


4.6 Responsibility for developing the practices required to apply 
government-wide administrative policies be delegated to the 


ministries to the maximum degree possible. 


Developing a Code of Values 


Nurturing a greater sense of individual accountability, and the positive 
effect this will have on management practice, will be enhanced by having a 
Manual that emphasizes broad policy and de-emphasizes procedural detail. 
The need for detail can be reduced further by preparing a code of values and 


relating it to the Manual. 


The purpose of the code would be to create a clear perspective for 
government managers about key managerial attitudes and behaviour, and to 
provide the broad underlying rationale for individual policies. A statement 
of values would further reduce dependence on _ specific policies and 
procedures, because the code would provide behavioural guidance to managers 
that they could apply for themselves. The code should deal with basic 
values of management, human relations and personal conduct. Tteecould 


include such areas as 


: serving the public; 
human values; 
accountability; 
equality of treatment; 

standards of integrity; 
ability to withstand public scrutiny; 
fairness to suppliers; 

: productivity, economy, efficiency and effectiveness; 
probity and prudence; 
application of the merit principle; 
conflict of interest; 


confidentiality; 
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° receipt of benefits or gifts; 
7 misuse of position; and 
: rewards based on performance. 


The code of values should be included as a preamble in the Manual of 
Administration, and also could be distributed separately in the civil 


service. 


We recommend that 


a7 A code of values be prepared and included as an introduction to 


the Manual of Administration. 


Offering Training About the Manual 


Comprehensive or lengthy training of government managers in the contents of 
Manual directives is neither necessary nor desirable. After all, the Manual 
is principally a reference document, to be consulted when the need arises. 
But there is merit in giving managers, at an early stage in their careers, a 
good grounding in it. An overview of the Manual's coverage and purposes, 
the policy development process, the code of values, and the nature and 
rationale for key policies should be given through a module of the 


government-wide management development courses. 


We recommend that 


4.8 Training about the Manual be included in the government's 


management development program. 


POLICY DIRECTIVES IN SENSITIVE AREAS 


A few key subjects in the Manual of Administration call for special and 
continuing attention because of their potential for difficulty, wide 
application, restrictiveness, complexity or sensitivity in the eyes of the 
public. Examples of these include the acquisition of outside professional 
services, hiring of civil servants, position classification standards, and 


the mandatory use of government internal services. 


In this paper we consider one of those key subjects: the practices for the 


purchase and management of three important types of professional services. 


= ae cP 4 


a aia: oritgee Wi ee colton ‘a nano *. 


reat ont cif: eeaee ehdnetene was ¢¥aae's268 sadstom wt aah 
+e 194 W vi le. vere: Tees ait o2.. qeEyOD ae . iia y, 


iA 


jtee mh aged iegsiee oa ae -eneuaikE golete nd area i 


' ‘ : ts 
~ a and or ” Lessee? ‘a ae weawiave: WAS JT ved eee Fe 
4 + 
: wes is  eeulp ee re telah ans p PS O00 38. senagoteveh ‘eantog, 


ad: 4 Lae buorad.. pad] lat: btaeaty pstabing: ey iat 3 
wea Jeanie fewed SnaNS GATE edad 


oa | > 
i cD Delp lant ot Deeg? ede Sirota: eetueaet 4h, 
tartan ania Same gitar 
gam ruts ame nisms 

: | y of 
4 talaeye @h@ ifs SeRingea winks, ts fein afd ‘ni- wiratdive yaa iat ar 
phiw  .@fengthi & 3%: Tetaeoie pete Se. eepesal eoldnatse antootinps is 
ade iq Woks Gs =I @ot¥folénde x¢/eeiteiaeeS peor ilratyieas eerserest? 4a 
“Oe DA 

LéAbS! ooo hes 4) B2O 49 . Wide? ay 2 te * f : 

” , itrletios sc7, ahebepd aueds bb! aeefgtte ay Eat i 


ee) 


Kiem ch eSnedie' walecd SoAachh -ae A Lies A a hivin da golnid cee aa 
ata sae: tnwreset aeeeg Bo: en tae: oe 


u 
P _ 


‘i 
ia 


y 


oth Tel ken helegy alta hE es ae wate: Te See tiie xine #6 wet 
{oAc0 reur renee ay th vs sonal iad rae —— ee Is a 


Me Clee Gee 


66 


These are dealt with in three directives in the present Manual, those 
covering management consulting, technical consulting and systems 
development. The suitability of these directives, and the effectiveness of 
the administration of them, has been of widespread concern, to the Public 
Accounts Committee, to Management Board and to the ministries that apply 
them. Further, at times it is unclear under which of the three directives a 


given kind of service should be procured. 


Over the years, Management Board has recognized the need to pay particular 
attention to these areas. The present directives were last updated in early 
Loto. There is now general dissatisfaction with the directives. The 
financial limits above which tenders must be called for management 
consulting and systems development services are felt by many managers to be 
unreasonably low. Projects must be tendered if the estimated cost exceeds 
$15,000. The projects must receive Management Board's approval, both at the 
tender request stage and at the contract award stage, if the cost is to 


exceed $100,000. Exemptions require specific approval from the Board. 


Somewhat different practices apply to the contracting of technical 
consulting services. Two alternative methods are used, depending on whether 
a project is classified as “complex” or "regular" and whether fees could 
vary significantly among suppliers. If a project is considered complex or 
if fees might vary, a tendering procedure is used. If a project is 
classified as a regular one, a qualified supplier may be chosen from a 
roster, using a principle of rotation among the suppliers. The roster 
selection method may also be used if the deputy minister believes that the 
competitive method would lead to unacceptable delay. Under either method, 
contracts over $100,000 must be approved by the deputy minister but do not 


have to be approved by Management Board. 


Management Board is aware of the concerns, has studied them, and drafted 
revised directives during 1983. The drafts were referred to our study, just 
prior to their being finalized. The drafts raise the financial limits in 
certain cases, set out a simplified competitive acquisition method for 
contracts below $50,000, and incorporate new material to regulate contract 


price increases and follow-on work from initial contracts. 


The draft directives go only part way toward resolving the concerns. It is 
sometimes difficult to draw clear distinctions among the three types of 


services covered by the directives. Further, there is a high degree of 


ah : aa 


BaciSH 
on Rear yies pe te 


¥ we. 


ay PS Gawd nia ne isk Pi ‘ ga : | 
y i: buck ma La ae a 


ven ae a ae oe ra i 
pa | HOE: “baka tae a 
age A angele, ‘rau ne, ai: ema: doe 
Sind uke Jeng Housalsve. ip wc sande lead 
pels. am, ized lohecineg: Fees 
oe deity she ee pet. Piha dues i ¥ 
omautl ats: ens i sd il ‘33. 


a5 ; ap , oa one 


oe em pa 
| Mes 


i 
Liha 


> ny 
* 


fauheise, An archery Five: ef); od a Cae 
Deidre cm jerthrromidt ‘hella ela ghiabaalst evtaneses ia ov en a Fest 
ee eel ie niet Dare we packing ‘wan "est gabe ie, otc imeats | at Ps! 
<i elation Pt ae sont asa A 4S ‘caret. anes: ‘viannePaibiae 
pi. SAubeug 2 WE.) aah wh mrabensig geribbasd tne Sita, “teat 
A, 05> ent at? Yrs Fah 5 operable ad) Tae » ang gating 6 en be | 


7) _ 


roe 
mi: 


Thos: 2s ee | “ne B5299 nia) alg’ aedieq) a” ‘saben cent 
aes sat baletiad 2401 Aly (ean aed OP, bee) ae ouie ean, hortsied tn x 
hols ‘iglsrs teres” gala® tenes Ag nated ‘tihew Bor 2écs “wv laeqe as 


Poo) a 


Ms of 299A Yeoraat joGe> ec : herosenn of "ey oni nore J9%0 ‘edsnv3005 
| aael, tis nganal ve hiovorgqe =e os Sabla: eer 


- ot 
SNRs, ip 
/ t 7 a 
ts ¥ 7 ; 
tr) 2 | : Me 


heghwreh ¢ «iade Watdene wall (coe pots wed 4a arya af prwod., sindlsauble 5g 
eu? YUuu2t. Yao ae: Ps A y eyes wtt<th caeen. ee golnun, eaviveos%6 bea tyes ‘ 


n higtZ Saicreii® fd pared G10: art Nienedah? Bhim? t2ene 03  Sezse 
us foie \redalbedéced ' pihger sant (ond SRT GO + he im dee ,texe> otatzet 
jarseis. S*¥pisigs? Wt ISeressr as wisn eepatie inn Ror ore oles: inn yIres 


eileen" jnes ie Kita? wal aaw nthe? bog AnDesI Aes Sores 


SeoKtc: wt @awireas taveor ea tien Yiow oh Guvidcenmt 3Tast we 
1 <P mA oo at ig Oo avhas ot attach ent te wn LP. an 2isskTik Haunts ea 
S . 
ore P S , ) seit eet sovl PHS LS wo oa hpyeros enedyvese 
e . r i. oe 


67 


repetition in the coverage and wording among the existing directives, and 
this has not been eliminated from the drafts. We believe it may be possible 
and perhaps desirable to deal with all three kinds of service within the 
scope of one directive, with designated exceptions. The requirements should 
be as uniform as possible for all these services, with the only important 
exception being to continue the roster method in the few ministries where 


there are extensive precedents for it. 


The roster or rotational method of employing technical consultants, 
primarily architects and engineers, is used widely in only ae few 
ministries: Transportation and Communications, Environment, and Government 
Services. In these ministries, application of the roster method is a normal 
business practice; it is used mainly for procuring architectural and 
engineering design, land surveys and appraisals, in a manner consistent with 
the legislation governing these professional services. Other defined areas 
of technical consulting include services such as accounting, actuarial 
science and recruitment; there is no essential reason why such services 
should not be procured under the same competitive rules as apply to 
management consulting and systems development services. Accordingly, the 
roster method of awarding contracts should be withdrawn as a general 
practice. However, those few ministries in which it has been used 
extensively in the past should receive formal authorization from Management 
Board to continue this method for procuring services in the architectural, 


engineering, survey, appraisal and other specified fields. 


The financial threshold of $15,000, above which competitive tendering is 
mandatory, has become outdated by inflation. The threshold should be raised 
to $25,000! 


The threshold above which Management Board must give its approval should be 
raised to $250,000 from the present $100,000. This is partially to account 
for the effects of inflation, but primarily to reduce the administrative 
detail for both ministry staff and the Board and to follow our earlier 
proposals for enhancing the effectiveness of the Manual of Administration. 
The dollar level of this threshold, and of that for competitive tendering, 


should be reviewed periodically to reflect the effects of inflation. 


Controls over contract price adjustments, and procedures to circumscribe the 
use of initial and follow-on contracts, are set forth in the Board's new 


draft directives. These should be adopted. 
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The draft directives call for ministries to keep summary information on 
contracts awarded that exceed the financial threshold; this information is 
to be readily available to the Management Board Secretariat. This proposal 
should be implemented. In addition, ministries should give the Secretariat 
a quarterly list of contracts below the financial threshold (which we have 
suggested be set at $25,000); this would allow the Secretariat to initiate 
inquiries if it wished. 


The draft directives would require a simplified competitive bidding process 
for contracts up to $50,000. The contract would be awarded on the basis of 
short quotations from three or four vendors. The purpose is to make things 
easier, and to reduce administrative costs, both for ministries and for 
professional service firms tendering on such contracts. This principle is 
good, and it affords sufficient checks and balances. It should be 


implemented on an optional rather than a mandatory basis. 


In the appendix to this paper we provide an example of a directive for the 
purchase and management of professional services. It is intended to be 
illustrative rather than definitive. It incorporates the observations and 
suggestions just made and reflects the more general recommendations about 
the Manual of Administration made earlier in this paper. Its foundation is 
the three existing directives, modified using several features of the 
Board's new draft policies, and eliminating explanatory or educative 


information, which should be located more appropriately in other documents. 
We recommend that 
49 A new directive be developed to establish policies and procedures 


for the purchase and management of management consulting, 


technical consulting and systems development services. 
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APPENDIX TO PAPER 4 


ILLUSTRATIVE DIRECTIVE FOR 
THE PURCHASE AND MANAGEMENT OF PROFESSIONAL SERVICES 


Purpose 


To state policies and procedures for contracting professional services, 


that 

r maximize the benefits from and efficiency in the use of these 
services; 

° ensure that suppliers are treated fairly; and 

“ ensure that contracting of these services can withstand close 
public scrutiny. 

Application 


All ministries and Schedule 1 agencies and ad hoc bodies unless 


otherwise specified in a Memorandum of Understanding (directive 25-2). 


Contracting for legal, communications, and research and development 


services are dealt with in other directives. 


This directive is an extension to directive 35-4 on competitive 


purchasing. 


Definition 


Professional services include management consulting services; systems 
development services for electronic data-processing, data 
communications or office automation; and professional services 
concerning architecture, engineering, accounting, actuarial science, 
appraisal, community planning, employment, health sciences, interior 


design, realty and surveying. 


Policy. 


1, External firms or individuals shall be used to. perform 


professional services where 
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‘ the services sought are justifiable and necessary to 


satisfy operational or administrative program requirements; 


: the services can be defined in a manner that is amenable 


to a contractual arrangement; and 


5 the services are available at reasonable cost. 


The services of Canadian residents or Canadian-owned firms shall 


be used wherever possible. 


The services shall be obtained through a competitive process, 


except 
“ where the value of the contract is $25,000 or less; or 
: Management Board has authorized use of the roster method 


of supplier selection; or 
: where an exemption has been authorized by Management Board. 


Contracts for the services of former Ontario civil servants shall 
be capable of withstanding the closest public’ scrutiny. No 
contract for the services of a former official shall be entered 
into where an unfair advantage in securing the contract exists as 


a result of the individual's former official capacity. 


If the estimated cost of a project is less than $50,000, the 


simplified acquisition procedure described hereunder may be used. 


When the estimated cost of a project to be awarded competitively 
is over $250,000, Management Board approval shall be obtained 
before the request for proposal is issued and again prior to the 


awarding of a contract. 


When the roster method is used, approval must be obtained from the 


deputy head when the contract ceiling price exceeds $250,000. 


All contracts shall have a firm ceiling price that is tied to the 


supplier's completion of contract deliverables. Changes to the 
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terms and conditions that affect the ceiling price require 
documentation and the deputy head's approval. For contracts with 
a ceiling price of $250,000 or more, Management Board approval is 
required to exceed the original ceiling price by either 50% or 
$250,000. 


A ministry may subdivide a project into several smaller portions 
for reasons of complexity, size, uncertainty or improved 
management control. The ministry may contract through competition 
for a portion of the overall project (the first contract). 
Contracts for subsequent portions may be awarded to the supplier 


awarded the first contract without further competition, if 


‘ the terms of the first contract have been fulfilled 


satisfactorily; and 


: the total potential scope of work to be contracted was 
disclosed as part of the request for proposal for the 


first contract; and 


4 the approval of the deputy head or his designate is 


obtained; and 


; the total value to the same supplier of the contract(s) 
following the first contract is less than $250,000 and 


less than double the ceiling price of the first contract. 


Procedures for Competitive Acquisition 


(De 


The ministry shall prepare a request for proposal, normally from 


three or four suppliers. 


When the simplified competitive acquisition procedure is used, 
suppliers shall be asked to submit short written quotations 
confirming their capacity to perform the project on time, giving 
information on the staff to be assigned, fee rates and a firm 


ceiling price. 
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The ministry shall document its evaluation of the proposals 
received, and the reasons for its selection of the successful 


supplier. 


Unsuccessful suppliers shall be debriefed upon request. 


The ministry shall coordinate and monitor the project and the 
contract, to ensure satisfactory completion on schedule and within 


budget. 


The ministry shall retain for three years after project completion 
all project management documentation for possible reference or 


audit. 


Roster Acquisition Method 


LES 


The ministries authorized to use this method shall maintain lists 


of qualified suppliers. 


Terms of reference shall be prepared for the work, including 


criteria for selecting the supplier. 


A committee or individual authorized by the deputy head shall 
nominate at least three qualified suppliers, rank them according 
to the selection criteria and negotiate a contract with the 


selected supplier. 


Contracts shall be awarded with a view to achieving an equitable 


distribution of assignments among qualified suppliers. 


Records and Reporting 


For all contracts above $25,000 the ministry shall keep, for three 
years, summary information on supplier selection, the contract and 
changes therein. This information is to be available to the 


Management Board Secretariat. 


For all contracts of $25,000 or less, the ministry shall submit a 
quarterly report to the Management Board Secretariat, listing the 


supplier and the ceiling price for each contract. 
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The Guidebook to the Use of Consultants and Outside Professionals contains 
helpful material on how to determine the need for professional services, 


prepare requests to suppliers, evaluate tenders and administer contracts. 
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5. MANAGEMENT POLICIES, PRACTICES AND STYLE 


The Manual of Administration is only one element of Management Board's 
involvement in the government's administrative and managerial policies and 


practices. 


We reviewed practices to ensure adherence to policy and explored ways to 
strengthen internal auditing. We assessed the effects of the Management 
Standards program, a major recent initiative to enhance management 
effectiveness. Further improvement in management results could be achieved 
by extending to administrative areas the strategic planning approaches 
already used by many ministries in policy and program delivery areas. We 
also examined the progress made by ministries in setting up systems to 


measure program results. 


Our reviews of working relationships between Management Board Secretariat 
and ministries led us to proposals to strengthen the Secretariat's 
effectiveness by modifying its management style and _ priorities. We 
considered how the Secretariat best can provide leadership in individual 
areas of management, and examined its working ties with the Ministry of 


Treasury and Economics and the Civil Service Commission. 
THE INTERNAL AUDIT FUNCTION 
Internal Auditing in the Ministries 


Under the government's accountability structure, the deputy minister is 
directly responsible for the ministry's program administration and for 
ensuring compliance with the Manual of Administration. The monitoring of 
compliance within ministries stems from internal systems that provide checks 
and balances to ensure probity and prudence in procurement, expenditures and 
the safeguarding of assets. Accountability for adherence to policy and 
systems rests first with program managers, who are responsible for ensuring 
that stipulated operational and administrative controls are exercised. The 
second line of compliance monitoring is the responsibility of financial, 
administrative and personnel managers, who provide guidance to program 
managers and operate their ministry's systems of internal financial control, 


administration and human resources management. 
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The third level of compliance monitoring is performed by the ministry's 
internal audit unit. The unit assesses the financial and management 
controls surrounding the internal systems. It provides the deputy minister 
and senior management with an independent and objective appraisal of the 


effectiveness of those controls. 


In 1980, initiatives were taken by Management Board to strengthen the 
internal audit units in the ministries. The Board called for the mandate of 
internal auditing to be broadened in scope, to evaluate the effectiveness of 
the control function on behalf of management. The Board saw this as a step 
toward achieving better value for money and enhancing accountability. Value 
for money means the extent to which public funds are expended economically 
and efficiently and were effective in meeting ministry program objectives. 
The Board considered internal audit fundamentally a ministry responsibility, 
and authorized additional staff to strengthen ministry internal audit 
branches. The Board's role was to provide central support and to develop 
standards and methodology for value for money auditing. This was effected 


by issuing guidelines in 1983. 


Implementation of the expanded scope of auditing was intended to be 
evolutionary. Nevertheless, action to create an effective value for money 
component of internal audit has been slow in many ministries. Although the 
attest, compliance and electronic data processing elements of internal audit 
seem, for the most part, to be conducted satisfactorily, value for money 
audit work tends to lag behind the schedules set for it in ministry audit 
plans. Some of the delay is due to technical reasons, such as the lack of 
meaningful ministry performance data to measure program efficiency and 
assess effectiveness. Most of the delays, though, are caused by the lack of 


enough staff resources with the needed qualifications. 


Some heads of internal audit units contend that the deficiency in resources 
is the result of position classification levels being too low for their 
professional group. As a consequence, they have difficulty attracting 
enough bright people to the internal audit discipline. They also feel that 


they do not have enough staff to do an adequate job of value for money 


auditing. 


The problem of classification levels has been examined by the Civil Service 
Commission, which believes in general that the levels are reasonable in 


relation to comparable groups. With the adoption of value for money audit 
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principles, where auditors assess matters of accountability, economy in 
resource use, and program efficiency and effectiveness, and make 
observations and recommendations to senior ministry management, it is 
opportune to re-examine the classification levels of value for money 
auditors. The Management Board Secretariat should initiate dialogue with 
ministry personnel directors, internal audit directors, the Civil Service 
Commission and others, to study the classification levels and their effect 


on attracting and retaining competent people. 


The ministries and the Secretariat should encourage program secondments or 
tours of duty by program managers in internal audit units as a means of 
augmenting the permanent audit staff. This would bring a line manager's 
perspective to the audit environment and provide a way to inject program 
expertise when it is required. It also would supply training in value for 
money principles to line managers, which would influence their approach to 


program management once their secondment was over. 


Consideration should be given to supplementing internal audit resources by 
'selective purchasing of professional audit assistance from the private 
sector. When this is done, it is important that internal audit staff share 
in the work undertaken by the private sector auditors, to ensure that 


valuable learning opportunities are taken advantage of. 


The ministry's audit committee is critically important to the effectiveness 
of internal auditing in each ministry. The committee can do much to 
heighten executive awareness of the benefits from internal auditing and to 
ensure that audit observations and recommendations receive proper 
consideration. Representation of executives from other ministries or the 
private sector on audit committees can bring the advantages of independent 


viewpoints and different backgrounds. 


We recommend that 


5.1 The appropriateness of the position classification levels of 
internal auditors practising value for money auditing be 


re-examined. 


5.2 The practice of seconding program managers for tours of duty in 


internal audit groups be adopted. 
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Management Board Support to Internal Auditing 


The relationship between Management Board Secretariat and internal audit 
units its complex. On one hand, the Secretariat performs a control role in 
establishing policy and standards and by monitoring internal audit plans. 
An example of the latter activity is the requirement that ministries lodge 
their audit plans with the Secretariat so that it can assess whether 
internal audit units are conducting adequate reviews of ministry compliance 
with the Manual of Administration. On the other hand, the Secretariat acts 
as an adviser, helper and technical resource for the ministries’ internal 
audit units. The Secretariat sponsored value for money audit guidelines, 
which were produced through an inter-ministry task force and issued in 
1983. The Secretariat assists in designing audit training courses put on 


through the Civil Service Commission. 


The development of effective value for money auditing within ministries is a 
positive step in fostering good administrative practices. It affords a 
means for program and administrative systems and controls to be reviewed 
independently in terms of their contribution to achieving economy, 
efficiency and effectiveness. However, the concept is relatively new in 


Ontario; it needs nurturing and continuing support from Management Board. 


The Secretariat is responsible for central coordination, as well as for 
liaison on behalf of Management Board with the Public Accounts Committee and 
the Provincial Auditor. The Secretariat's functions should be enhanced to 


encompass 
developing audit policies, practices, standards and guidelines; 
advising and helping the ministries in implementing these; 


assessing the merits and effects of new developments in audit 


methods and technology; 


4 encouraging the upgrading of internal audit skills in the 
ministries, through standards, training programs and spreading 


of new techniques; 
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. contributing to the development of government-wide priorities 
in internal auditing, and helping ministries plan in accordance 


with these; 


. forming opinions, on behalf of Management Board, on _ the 
adequacy of internal audit plans and performance in individual 


ministries; 


: advising on significant internal audit organizational and 
personnel matters, in particular on the appointment of ministry 
chief internal auditors, and sitting on appropriate selection 


panels; and 
: giving leadership to the government-wide Internal Audit Council. 


We would expect the Secretariat's staff to meet regularly and informally 
with the chief internal auditors and senior audit staff of the ministries, 


as an important means of carrying out these responsibilities. 
We recommend that 


5.3 Management Board Secretariat augment its internal audit support 


capabilities. 
THE MANAGEMENT STANDARDS PROGRAM 


Under its governing act, Management Board is charged with prescribing or 
regulating administrative policies and procedures as necessary for the 
efficient and effective operation of the public service, and with initiating 


and developing management practices and systems for efficient operation. 


The Manual of Administration, with its necessary emphasis on rules and 
controls, does not, in itself, generate broad improvement in the standards 
of management. Since its inception, Management Board has been involved in 
developing and supporting a variety of programs to strengthen government 


management. One of the more important of these is the Management Standards 


Project. 


The project was commissioned in 1980 to establish a framework for managing 


in the 1980s. It consists of an extensive set (as yet incomplete) of 
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publications that describe principles, standards and responsibilities of 
management. An Overview Series describes management philosophy, principles 
and responsibilities. A Process Series discusses and sets standards for the 
elements of management processes in ministries. The project was also 
intended to provide a forum for dialogue on management issues and 


initiatives in the civil service. 


In 1983, deputy ministers were given responsibility for implementing, over a 
three-year period, the principles and standards identified by the project. 
In certain ministries, a senior manager has been assigned the job of 
planning, monitoring and coordinating the implementation work. Some 
ministries are using the standards as benchmarks in improving their 
management processes. The Management Board Secretariat provides some 
support to implementation, and is considering options to increase ministry 


implementation efforts. 


The Management Standards Project was designed to focus attention on the 
importance of good management practices, and it includes some excellent 
material on the management process. The need for full implementation of the 
publication series was questioned, however, and it was decided to suspend 
further publications. In addition it was determined that efforts to date 
were sufficient to shift attention away from process and toward the 
achievement of results. The absence of strong backing for ministry efforts, 
through staff assistance, training courses and budgeted funds, has been an 


inhibiting factor in implementation. 


The practices and standards embodied in the Process Series of publications 
place great emphasis on the principles of rational management and on the 
many individual components of the processes of management. Today, at the 
centre it is more appropriate to emphasize results rather than process, and 
to raise the quality of management through greater attention to human 


resources and to the working climate. 


Accordingly, it is our view that the decision to suspend the publication 
series as a government-wide initiative was appropriate. Many of the 
existing publications do, however, contain material helpful to ministries in 
formulating their ongoing plans for management improvement. Some of the 


publications would also be suitable for use in the government's management 


development programs. 
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80 
We recommend that 


5.4 The Management Standards program be discontinued as a central 
initiative, but pertinent existing principles and standards be 
integrated into each ministry's management improvement plans and 


actions. 
MANAGERIAL INITIATIVES AND PLANS 


The quality of management results and practice would be enhanced by 
extending ministry strategic initiatives into the area of ministry 
administrative management. The activities of many ministries include the 
formulation of strategies, but these are usually for policy and program 
delivery rather than management. Strategies for managing human resources, 
financial affairs and general administration do not usually receive 


comparable attention. 


Beyond the question of balance between policy and management matters within 
ministries, there are a number of critically important managerial issues 
affecting all ministries. These issues would benefit from a greater degree 
of coordinated communication, planning and_ action. Issues such as 
enhancement of human resources development, the effective use of information 
technology, the development of sustained productivity improvement, a 
balanced approach to the need to eliminate low-priority programs, plans to 
reduce the size of government, and the development of improved client 
service are examples. Such issues have a direct impact on individual 
ministries, but also have government-wide implications. Each is complex, 
will unfold over a period of years, and will present major planning 
challenges. Formal and elaborate strategic planning programs aimed at 
managerial issues are unnecessary. Nor would they be welcomed by 
ministries, because of the pragmatic working climate of government and 


because past government-wide initiatives have tended to disrupt ministry 


management processes. 


In sum, while there is a need for a small number of government-wide 
management strategies, these should be developed informally and in concert 
with ministries. As a first step, the Management Board Secretariat could 
consult with ministries to identify and articulate a few key government-wide 
administrative goals. Ministries then could be asked to reflect these goals 


in their own plans and priorities. Since most ministries have some degree 
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of strategic planning for policy and program matters, it should be 


relatively straightforward to add a management component. 


Each ministry must ensure that management improvement needs_~ and 
opportunities are explored, initiatives developed and action taken. The 
formality and complexities of orthodox strategic planning processes should 
be avoided, but each ministry's improvement plans should integrate its 
initiatives in the various dimensions of ministry management: results 
measurement, management practices, human resources development and training, 
information systems, financial management, accounting and internal audit. 
These plans will supply a basis for review and endorsement by the deputy 
minister and by Management Board, and can serve as a foundation for the 
delegation of authority by the Board. These integrated plans are an 
important step in maintaining the government's tradition of sustained 


efforts to strengthen its managerial capabilities. 


We recommend that 


is, Management Board develop and communicate key government-wide 
Management strategies, and ministries develop plans responsive to 


those strategies and to their individual requirements. 


MEASUREMENT OF RESULTS 


The Managing by Results program was launched by Management Board in 1974. 
The aim is to create and apply concepts and approaches to measuring program 
results and to relate these to the resources used. The underlying purpose 
is to strengthen accountability, improve efficiency and supply a basis for 


determining the effectiveness of program delivery. 


The approach calls for ministries to develop quantitative data on individual 
programs that can be used to measure efficiency and benefit to the public in 
terms of program outputs and their ultimate effects. The data are to be 
integrated with expenditure information supporting the Estimates. 
Information on each program is to be summarized in a uniform way, setting 
forth a statement of objectives, results, resources used, and indicators of 
operational and program performance. Internal administrative programs are 
excluded from the requirements of the program. The Management Board 
Secretariat provides limited staff resources to guide and assist the 


ministries in improving their systems for measuring results. 
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82 
Measurement information is expressed in three main forms: 


. work that is performed in delivering the program, so that 
managers can assess efficiency (for example, cost per cheque 


produced for a client group); 


5 program outputs, to assess the direct delivery of services to 
program clients and the public (for example, proportion of 


cheques delivered on time); and 


° program effects, to review the broader socio-economic 
consequences or effects of programs in relation to those 
intended (for example, effects of the transfer payment 


redistribution of wealth on the client group). 


Although Managing by Results has been in place for over a decade, the 
Management Board Secretariat is of the view that many ministries do not yet 
have comprehensive and accurate data to measure and assess results. This 
deficiency may stem from several sources. The format prescribed by 
Management Board for reporting results does not always match the format that 
ministries consider meaningful for their own use. Thus, some ministries 
report results in two formats: one for themselves, the other for the 
Secretariat. Some ministries have also found it difficult to develop 
meaningful measures of efficiency in some programs, because the costing of 


program activities has not been fully developed. 


Despite continued efforts on the part of both the ministries and the 
Secretariat, the scope and quality of information on program outputs and 
effects is not satisfactory in some ministries. In part this is because 
measures of program effects -- the impact of programs upon the intended 
beneficiaries -- may be difficult or impossible to establish. This is due 
in turn to the unavailability of data, the qualitative nature of some 
programs, or situations where the results come from a combination of 


programs rather than one alone. 


Notwithstanding these difficulties, the merits of measuring results achieved 
relative to resources used are unassailable. Ministries and Management 
Board have a common stake in wanting this information. Reporting on 
performance in achieving results is a _ vital element in maintaining 


accountability, and in responding to the continual pressure to improve 
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productivity and to demonstrate the effects of programs. Measurements of 
results actually achieved relative to resources used and to planned results 
are fundamental to the deputy's annual management review with Management 


Board. 


Ministries should be the principal users of data on the results of their 
programs. They should have wide latitude to measure and report results in 
the manner and detail that are most helpful to them. These data should 
serve the purposes of Management Board without being reworked from summaries 
prepared for the ministry's own use. If the data are of unacceptable 
quality in coverage, structure or accuracy, both the ministry and Management 


Board should press for improvement to satisfactory levels. 


In Paper 7 we discuss the need to strengthen the appraisal of managers’ 
performance. There is a close relationship between the performance measures 
of individual program managers and the ministry's measures of program 
results. Linking these would strengthen accountability by interrelating 
program objectives and the responsibilities of managers. Tying together the 
approach to measuring program results and that for assessing managerial 
performance should be coordinated by each ministry's senior officer for 


finance and administration. 
We recommend that 


5.6 Program results information be accumulated in a manner meaning- 
ful to individual ministries, with summaries which meet the 


needs of both the ministry and Management Board. 


5.7 Ministries work with Management Board Secretariat to supply 
meaningful and accurate results data for the annual management 


review with the Board. 


5.8 Ministries be responsible for linking measures of program 


results with related measures of the performance of managers, 


A MANAGEMENT STYLE FOR THE FUTURE 


We have said in Paper 2 that Management Board's defined role and 
responsibilities are clear, consistent and reasonable. We have _ also 


recommended that its accountability relationships with ministries be based 
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upon explicit delegations of authority. Given those responsibilities and 
accountability relationships, how can the Board best proceed to ensure that 
government programs and activities are managed well, and to maintain 
integrity and efficiency in the conduct of government affairs? What 
management style should the Board and its staff adopt? On what activities 
and priorities should time and effort be focused? With what attitudes 


should the Board perform its work and conduct its myriad relationships? 


In response to these questions we present several guidelines in the appendix 
to this paper. These guidelines do not so much signal deficiencies in 
present activities as offer signposts for the future. As long as there are 
strong pressures for tight control of the public purse, there will be a need 
to maintain the highest level of management quality and results. For the 
foreseeable future the government's managerial environment can be expected 


to feature 


: continuing restraint in governmental expenditures and programs, 
coupled with increasing requests from the public for new 


services; 
a compelling and continuing need for greater productivity; 
‘ an ever-quickening pace of change; 


4 a shift in managerial emphasis, away from systems’ and 
mechanisms and toward management style, values and working 


climate; 


: a focus upon the management of people and results, with 


correspondingly less attention to processes and structures; and 


fundamental changes in administrative management brought about 


by new electronic and information technology. 


The guidelines in the appendix concern Management Board's management and 
operating styles, its priorities, and how the staff of the Secretariat spend 
their time. These proposals can help the Board to work most effectively in 
the years ahead. They do not involve altering key roles or changing 
organizational structures. Rather, they would alter how the Board goes 


about its work. 
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85 
LEADERSHIP FROM SECRETARIAT STAFF 


In the preceding section and the appendix we depicted a managerial and 
operating style for the Board and its Secretariat to equip it for the years 
ahead. The guidelines downplay matters of formal structure and systems, 
instead placing strong emphasis on ministry-centered relationships, matters 


of substance, implementation and results. 


Steady improvement in the quality of government management will come through 
the ongoing efforts of each ministry, supported by sustained and consistent 
leadership from the Secretariat -- not through successive waves of reform. 
The foundation for a successful contribution by the Secretariat lies in 
having senior, experienced staff with strong skills in their subject areas, 
who are able to provide constructive and innovative guidance to the 
ministries in a way that is productive for the Board and respected by the 


ministries. 


The Management Policy Division is responsible for the Secretariat's 
functions in the areas of the Manual of Administration, organizational 


structures and management improvement practices. 


The Programs and Estimates Division is responsible for the Estimates 
process, program implementation plans, the financial, administrative and 
results implications of proposed initiatives, monitoring of ministry 


expenditures and staff levels, and results measurement. 


The Information Technology Division is responsible for developing and 
supporting policies and plans that encourage effective use of computer 


technology, telecommunications and information systems. 


Each of these divisions should have a team of senior, broadly experienced 
people and specialists who are knowledgeable about one or more areas of 
their division's work, and who have, or can acquire, a sound understanding 
of the ministries' capabilities and needs. Some of these people may come 
from generalist backgrounds, versed in such areas as governmental program 
management or administrative practices. Others may possess specific skills 
in selected areas of interest to the Board and where the ministries may 
require recurring advice; examples might be contracting for professional 


services, procurement of goods and services, program review, productivity 
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improvement, internal auditing or information systems management. This 


approach may require a higher proportion of senior, experienced people. 


The central aim of each division is to maximize the quality of management in 
its respective field, both government-wide and in individual ministries. In 
fostering quality in management, they should focus on providing advice and 
guidance to ministries in the attainment of managerial objectives and 
results. Within its functional area, the responsibilities of each division 
should include 


;. developing policies, standards and practices; 


° advising and assisting ministries in implementing these, and 


observing how they are applied; 


4 reviewing and evaluating recommendations from ministries on 


expenditures, programs, policies and practices; 


: encouraging and assisting ministries in improving the quality 


of management; 


: fostering the upgrading oof managerial skills, through 


standards, training and techniques; 


: designing the content of training programs for its area of 
responsibility; 
5 advising ministries on plans and complex problems, referring 


them to examples or more extensive help from other ministries 


or outside government, when appropriate; 


contributing to the development of government-wide management 
strategies and priorities, and helping ministries plan in 


accordance with these; 


reviewing and forming opinions on the adequacy of the plans and 
performance of individual ministries with respect to _ the 


division's area of responsibility; 
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. advising on significant organizational and staffing matters, in 
particular on the appointment of each ministry's senior 
officials in their areas and participating as appropriate on 


selection panels; 


. developing ideas for, and fostering management improvement in, 
productivity, efficiency and effectiveness and keeping abreast 


of innovations and new approaches; 
. cross-fertilizing successful practices among the ministries; 


: providing leadership to or participating in, as appropriate, 


government-wide functional councils; and 


: integrating the work of the division with that of other parts 
of the Secretariat and, where applicable, of the Civil Service 


Commission. 


The effectiveness of each division will depend heavily upon the knowledge 
and capabilities of senior staff members -- their ability to command 
respect, to cause things to happen, and to build effective relationships 
with deputies and with their counterparts in ministries. They have no 
direct authority over the ministries, nor have they any formal controls over 


them. Their greatest asset will be competence in their area of management. 
MINISTRY OF TREASURY AND ECONOMICS 


The financial dimension of government management has produced close ties 
between the Ministry of Treasury and Economics and Management Board. They 
cooperate closely in arriving at recommended resource allocations, reviewing 
the Estimates, conducting in-year expenditure monitoring, producing 


financial and expenditure reports, and preparing expenditure forecasts. 


The Office of the Treasury prescribes accounting principles and policies, 
coordinates preparation of the Public Accounts, and establishes practices 
for internal accounting control and for the financial and compliance 
components of internal auditing. It also maintains a Manual of the Office 
of the Treasury, containing accounting, control and finance policies. These 
activities could reside in either the Ministry of Treasury and Economics or 


Management Board. They belong to the Ministry of Treasury and Economics 
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under its Act, and we see no reason to propose a change. The accounting, 
record-keeping and public reporting duties of the Office are, and can 
continue to be, distinguished from Management Board's use of financial 
information as a component in management planning, decision-making and 


monitoring. 


The Ministry's Fiscal Planning Policy Branch is concerned with budget 
preparation, the government's fiscal framework, resource allocation and 
financial policies. The Economic Policy Branch of the Ministry addresses 
the government's economic policy and program initiatives. Together, these 
branches may review and give opinions on program expenditure submissions 
from ministries to the policy field committees of Cabinet and to Management 
Board. Ministry submissions are also reviewed by the Board Secretariat, 
which makes a recommendation to the Board, expressing its own views and 


taking into account the opinions of the two Treasury branches, 


To the extent that the Secretariat and the Ministry of Treasury and 
Economics are both examining submissions on proposed expenditures, there is 
a degree of overlap. However, the Ministry of Treasury and Economics brings 
to bear a financial policy perspective, while the Secretariat applies its 
knowledge of the affairs of the proposing ministry. This duplication is not 
of signal importance, but the need to continue it should be re-examined. 
There will be issues where either the Secretariat or the Ministry of 
Treasury and Economics identifies a need for a detailed analysis from the 
perspective of the Ministry of Treasury and Economics, to augment the 
Secretariat's analysis. There should be a clear and agreed-upon process to 
join these analyses to lead to the most effective decisions by Management 


Board. 


RELATIONS BETWEEN MANAGEMENT BOARD AND THE CIVIL SERVICE COMMISSION 


There is ready coordination between the Management Board Secretariat and the 
Civil Service Commission in matters of common interest. Integration is 
facilitated by having one minister, the Chairman of Management Board, for 


both the Secretariat and the Commission. 


The areas requiring the closest interaction between the Secretariat and the 
Commission have to do with the Secretariat's responsibility to advise the 
Board on organizational matters, including the creation of senior management 


positions, and the Commission's responsibility for personnel administration 
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relative to executive staffing, classification, compensation and develop- 
ment. Our proposals in Paper 7 regarding human resource management 
emphasize the need to strengthen the link between organizational and senior 
personnel matters. It is imperative that Secretariat and Commission staff 
work closely to integrate these areas. It may become desirable, after a 
period of operating under the proposed arrangements, to combine’ the 
organizational and senior personnel functions in one unit, based in either 


the Commission or the Secretariat. 
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APPENDIX TO PAPER 5 
A PROPOSED MANAGEMENT STYLE FOR MANAGEMENT BOARD 
Balanced Nurture and Authority Roles 


In exercising its defined responsibilities, the Management Board and its 
staff could adopt a strong authority or control posture; it could 
concentrate upon detailed prescriptive rules, tight reporting requirements, 
limited delegation of authority, and extensive involvement within the 
ministries. At the other extreme, it could position itself as an aid to the 


ministries, encouraging and supporting them, in a laissez-faire style. 


Some elements of the Board's responsibilities have inherent “authority” 
connotations. They include analyzing and approving the Estimates and 
special or supplementary expenditure requests; monitoring expenditures and 
reviewing expenditure forecasts; approving and monitoring organization and 
staff establishments; and reviewing performance and_e results. The 
development and promulgation of administrative policies also have authority 
implications, since the policies prescribe what ministries may and may not 


do. 


In these activities, the Board Secretariat tries to walk the middle of the 
road. It does its own analysis of proposals, plans and submissions from the 
ministries, and (if applicable) collates the comments of other interested 
parties such as the Ministry of Treasury and Economics and the relevant 
policy field committee. At the same time, it endeavours to present fairly 
the proposing ministry's arguments and rationale to Management Board for its 


decision. 


Other aspects of the Board's’ responsibilities call for a different 
approach. In encouraging improved management practices, the Board and its 
Secretariat are concerned with initiating projects and practices, writing 
supporting material for these, offering advice and giving support. In this 
dimension of its role, the Board has played its authority lightly, relying 


on nurture and suasion. 


Some of the government officials interviewed were of the opinion that the 
Board puts too much emphasis on its authority and control functions and was 


not responsive enough to be of real help to individual ministries. Others 
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thought the Board tends to send out guidelines and other management aids but 
is not aggressive enough in requiring that ministries improve the quality of 
management. Still others questioned whether it is possible for one 


organization to fulfil both authority and supportive roles effectively. 


We believe that it is both possible and desirable to retain the two roles 
within the Board and its Secretariat. To assign them to different central 
organizations, or to separate units of the Secretariat, would weaken both 
roles, we believe. The effectiveness of a unit whose sole purpose was to 
foster top-quality management through guidance, advice and support would 
suffer from the absence of any power to cause its work to be acted upon. 
Conversely, a unit whose only duties were to study and approve requests for 
expenditures or managerial actions would find life very difficult indeed. 
Divorcing the two roles also would remove the opportunity for constructive 
interplay between them. For example, if a ministry demonstrated that it had 
high-quality management practices and had been responsive to the Board's 
improvement initiatives, the Board would be more receptive to approving its 
submissions or granting it greater freedom under the approach we propose for 


delegating authority. 


Keeping these potentially conflicting roles functioning effectively within 
the Board calls for a sensitive and responsive operating style and attitudes 
to maintain the delicate balance between them. We believe the Board and its 
staff should not shrink from exercising the authority in its mandate to 
bring about the highest possible quality of management throughout’ the 
government. At the same time, the behaviour and attitudes of Board staff 


must win the trust, cooperation and respect of the ministries. 
Relating to Ministries Individually 


Much of Management Board's developmental work to date has been invested in 
across-the-board approaches, in policies or guidelines related to problems 
that affect all ministries. The concepts and methods espoused in Managing 
by Results and the booklets on "Management Principles and Standards” are 
examples of this generic approach. Although it is appropriate for some 
purposes to treat all ministries in essentially the same manner, they vary 
widely in terms of purpose, nature, size of expenditures, staff complement, 
_geographic dispersion, growth patterns, orientation toward policy or 


operations, and external or internal focus. 
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At any given time, ministries are bound to be at different levels of 
managerial excellence and in various states of development, and each has 
unique needs for the moment and for the future. It is appropriate for the 
Board to relate to each ministry in its own setting, concentrating on its 
particular needs. This means the Board would prescribe only a minimum of 
standards and rules to apply universally. The Board's efforts would shift 
toward working with individual ministries, understanding their situations, 
and helping them with mutually agreed needs. The objective would be to 
focus each ministry's individual needs and priorities, rather than to apply 


universal processes and techniques laid down by the Board. 


Adopting this approach would allow each ministry and the Board to consider 
the ministry in an integrated way, to identify its needs, communicate 
concerns, and review how well it is doing. It would embrace all the key 
elements of the ministry's administration: personnel management, 
organizational structure, planning, expenditure management, measurement of 
results, program evaluation, resource management, information systems and 


management reports. 
Concentration on Substance and Results 


A large proportion of the time of the Board and its staff goes into 
reviewing and assessing the substance of the Estimates and other expenditure 
proposals, personnel actions and special submissions. The extensive data on 
results generated by ministries are reviewed, but not necessarily correlated 


(because of time pressures) with the corresponding expenditure figures. 


A significant portion of the time of Secretariat staff is devoted to process 
-- to “how” rather than "what". They formulate and improve rules, review 
proposals and submissions to see that routines have been followed, and 
prepare material on management practices to guide ministries. A limited 
amount of time goes into advising the ministries on specific areas of good 
management practice, such as program planning, internal auditing and results 


measurement. 


A major effort, largely on the part of managers seconded from ministries, 
went into conceiving, producing and disseminating the publication series 
called "Management Principles and Standards". Considerable effort also has 
been invested in studying, strengthening and preparing explanatory material 


on Managing by Results concepts. 
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An important and irreducible amount of Secretariat staff time must go into 
developing and communicating new and _ revised policies and procedures 
applying to all ministries and exploring government-wide administrative 
needs. It is also important for staff to keep in touch with their 
counterparts in other jurisdictions and in the private sector, to glean 
ideas for better management within the government. Secretariat staff also 


participate as instructors in government training programs. 


In allocating their time and effort, Secretariat staff should be guided by 
the principle that substance and results matter more than process. The 
greatest possible amount of time should be spent on substantive matters; 
this calls for direct and frequent contact with ministries on their current 
and strategic needs, problems, plans and results. The corollary is that 
less emphasis should be placed on promoting particular management practices 
and techniques, giving ministries the leeway to do things in their own way, 


so long as aims and results are achieved. 


Strategic Thinking and Planning 


Management Board's ongoing operating processes emphasize the short term and 
the ad hoc. They deal with the annual cycle of resource allocation, the 
Estimates, expenditure monitoring and results measurement, Ine addition, 
there are individual proposals to alter spending, proposed contracts, 
projects and other submissions to be analyzed, and personnel decisions to be 


made. 


Not much time is spent considering government-wide managerial strategies and 
priorities or assisting ministries to develop their own management 
strategies. The Information Technology Strategy Project now in progress is 


a notable exception. 


Stronger government-wide efforts, led by Management Board, to determine and 
communicate managerial strategies would provide a broad and meaningful 
framework within which ministries could plan with the assurance that their 
plans are consistent with thinking at the centre. Examples of areas in 
which strategies might be developed are organizational design, productivity 


improvement, program evaluation, accommodation and procurement. 


Ministries can gain significant benefits by developing strategies and plans 


for the administrative, financial and human resources necessary to support 
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program strategy and implementation. They would serve as a guiding force in 
implementing ministry management improvement and action plans. They would 
also provide a vehicle whereby Management Board could be involved in and 
give its blessing to directional strategies and plans. By approving overal] 
strategies under the system of delegated authority we recommend, the Board 
could give a ministry freedom to operate within its plans, instead of 
bringing individual projects, contracts or transactions to the Board for 


approval. 
The Big Opportunities 


Inherent in Management Board's present duties is the need to deal with many 
individual transactions, proposals, submissions, exceptions and problems, 
and to see that prescribed routines have been followed. This tends to 
prevent the Board from devoting enough time to subjects of potentially 


greater import. 


Continuing efforts should be made to reduce the amount of time spent on 
comparatively straightforward matters. This could involve paring away 
excessively detailed rules, maximizing delegation to the ministries, and 
judging existing routines and operating practices in terms of the benefits 
to be gained from them. Constant and conscious effort to focus on majur 
subjects should enable Management Board to allocate an appropriate part of 
its time to broader issues, such as identifying necessary improvements ia 
individual ministries, strengthening government-wide productivity, 
motivating the civil service, and participating in effective program review 


initiatives. 
Active Leadership in Fostering Quality 


As a consequence of having to study and decide on a large number of issues, 
much of Management Board's work is reactive, dealing with the urgent and the 
immediate. Thus, the Board tends to focus on finding, analyzing and solving 


problems. 


Instead of responding to problems as they arise, the Board, in laying out 
priorities and allocating scarce staff time, should concentrate its efforts 
on active and creative leadership to strengthen the quality of management. 
The Information Technology Strategy Project is a step in that direction, but 


more can be done, 
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Attention to the Larger Constituency 


Given Management Board's crowded agenda of open and urgent matters, most of 
the Secretariat's work to help ministries enhance the quality of management 
is aimed at the top levels within ministries, In terms of personnel 
management and improving management practices, the Secretariat concentrates 


on the jobs and work of managers, rather than those who are managed. 


The vast majority of civil servants are not part of the management group, 
but they do carry out the detailed administrative and program work of 
ministries. They need their due share of attention in achieving and 
maintaining excellence in the management of government. No program to raise 
the standard of client services, no plan for accomplishing greater 
productivity, no plan to enhance employee motivation, no application ot 
participative management can succeed without regard to the larger 
constituency: the 70,000 civil servants who deliver programs and services, 


rather than just the several thousand who manage them. 
Follow Through on Key Initiatives 


Management Board has launched many management improvement initiatives in the 
past twelve years. A common response to an emerging need has been to 
initiate a new program or set of processes, among them Managing by Results, 
the Management Standards Project and the Internal Audit initiative. By and 
large, the Board's work in these initiatives has concentrated on drafting, 
discussing and disseminating written policies, guides and instructions. 
Typically, ministries will then be asked to develop their own implementation 


plans and to provide periodic written reports on their progress. 


But the mere act of writing policies and guidelines accomplishes little. 
The Board should devote more of its time to following through with the 
ministries, prodding them on matters the Board considers important and 
offering advice and, where necessary, assistance, in accomplishing change. 
Acceptance for the Board's initiatives, and concrete results, will come best 


from working closely and informally with people in the ministries. 


Consistent with our discussion about focusing on the individual needs of 
ministries, the Secretariat's approach to follow-through should concentrate 


on each ministry's unique situation and should emphasize the Board's key 
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values and aims, instead of pushing for new and uniform systems and 


processes in all ministries. 


Management is only one of the many dimensions of ministry affairs demanding 
the attention of its executives. Management matters often do not command a 
high priority relative to program planning, problem-solving and policy 
advice. A more active stance by the Board, and persistence in following 
through with ministries on those issues the Board considers of real 


importance, are prerequisites to attaining excellence in ministry management. 
Doing a Few Things Well 


Management Board is engaged in administering, conceiving, improving or 
promoting a large number of processes, systems, mechanisms, controls and 
reports. Taken together, they are a daunting collection of the things that 
the Board is trying to do or to get others to do. Their sheer numbers make 
it difficult for the Board to keep them all moving forward coherently. The 


volume also leads to fragmentation of resources, efforts and results. 


In Paper 5, we propose numerous changes to simplify, integrate or improve 
Board-sponsored management policies and _ practices. Apart from _ those 
changes, the Board should re-examine regularly what it does or asks others 
to do. The guiding principle of this re-examination is that the Board 
should be concentrating its efforts on the few things that it considers of 
critical significance in achieving its aims of serving as Cabinet's 
management agent and attaining the highest standard of excellence in 


government management. 
An Informal Style for Staff Work 


The meetings of Management Board of Cabinet are necessarily formal; 
decisions are taken on behalf of the government, and official minutes are 
kept. The work of the Secretariat, however, need not rely on formal 
meetings and reports. Wherever possible, discussions and meetings between 
the Secretariat and ministry people can be conducted informally, and a 
ministry's own documentation be used in place of special submissions to the 
Board. This operating pattern already has been adopted in some instances, 


and its application should be expanded. 
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The working environment should encourage Board and ministry people to keep 
in touch and to raise matters informally on a basis of ready access, trust 
and mutual regard. Informal visits to ministries by Board staff should be 
welcomed, whether to see individual managers or to hold group discussions 
that might or might not include informal presentations on what the ministry 
or the Board is doing. 


Speed 


The government has earned a reputation for acting quickly on many matters of 
public policy. This does not necessarily carry over into the development 


and dissemination of administrative policies or management initiatives. 


Drafting new or revised policies and preparing new initiatives can take an 
unduly long time -- months or even years -- when central agencies endeavour 
to get widespread agreement from the ministries and to produce a document 
that covers a subject definitively and exhaustively. A faster pace is 


desirable in developing material and securing ministry views about it. 


Instead of trying to produce a perfect document, it would be appropriate, in 
many instances, to produce one that covers the essentials, and to put it 
into use promptly. As a corollary, the Board should be prepared to make 
amendments readily and quickly in the light of experience in using the 
document. It is also appropriate to speed up the process of gathering the 
views of affected ministries and taking these into account. This could be 
done by circulating draft material with a tight deadline for responses, or 
by holding informal meetings to which all managers who cared to express 
their views could come. This was discussed earlier in this paper in the 
context of responsive and quick production of new or revised directives in 


the Manual of Administration. 


In the application of this modified and more effective approach, all those 


concerned -- ministries, central agencies, the Provincial Auditor and the 
Public Accounts Committee -- should understand its basis and its rationale. 
Experiments 


It is often hard to foresee all the ramifications of a new approach or to 
anticipate how it will work in practice. A method is needed to test and 


adjust innovations in the light of experience and to provide an example for 
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other ministries to follow. This approach was used in 1982 to try out the 
process for the deputy minister's annual management review with Management 


Board. 


New procedures can also prove costly if introduced simultaneously across the 
government without prior testing. Introducing an innovation in one or 
several branches or ministries, to serve as pilot or demonstration projects, 


would be a productive and simple way to fulfil this need. 


Mutual Support Between Management Board and the Ministries 


In the course of our interviews, we heard many comments that reflected a 
we/they attitude. This was neither unexpected nor unnatural; to some 
extent, officials may perceive their ministry's interests as being in 


conflict with Management Board's authority and control roles. 


Ministry people sometimes look upon the Management Board Secretariat and the 
Civil Service Commission as obstacles they must overcome in doing a good job 
within their ministries. This perception persists despite the fact that 
Secretariat and Commission staff believe they are downplaying their formal 
control duties in favour of operating in a constructive, facilitative, 
helpful way. We believe that progress has been made in recent years in 
strengthening working relationships and building cooperation. But negative 
attitudes persist. Similar attitudes and tensions are common, of course, 
between central agencies and operating departments in other governments and, 


in the private sector, between the head offices and the operating divisions. 


Yet the Board and the ministries have a common aim: the best possible 
service to the public through the highest possible level of management 
quality and performance results in the ministries. The tensions never will 
be dissipated fully. Nevertheless, senior executives of the Secretariat, 
the Commission and the ministries, as well as ministers, must maintain 
positive, cooperative and constructive attitudes in their dealings with each 


other, and make every effort to inculcate and reinforce these attitudes in 


the people who work for them. 


Other means to develop appropriate attitudes include constant attention to 


good communications, face-to-face meetings in place of memoranda, and 
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sincere attempts to understand the other's needs and point of view. This 
can be reinforced by Management Board staff gaining a genuine understanding 


of the realities within each ministry. 


100 
6. THE WORKING ENVIRONMENT 


Several dominant beliefs or values have a significant influence on the way 
decisions are made and carried out in the Government of Ontario. Taken 
together, these values are part of a working environment that places a high 
premium on action -- on getting things done. It is also an environment that 
prides itself on its flexibility and resistance to bureaucratic rigidities. 
It is a dynamic and healthy working environment with many strengths. In 
this paper we examine the themes that underlie the working environment in 
terms of their influence on decision-making and on the roles of the key 
players in the system. We also examine the values of the system with regard 


to their implications for enhancing management and accountability. 
DECISION-MAKING VALUES 


In our meetings with directors, executive directors, assistant deputy 
ministers and deputy ministers we found extraordinary consistency at all 
levels in the basic values that guide decision-making. In some cases these 
values result from realities in the external environment within which the 
government functions; in other cases they reflect the values of the 
political leaders; and often they represent the best lessons from the long 
history of civil service in Ontario. All have a significant influence on 


the working climate today. 
Restraint is Reality 


Nearly a decade of continual restraint has increased the importance of 
resource-related decisions and put a new premium on seeking greater value 


from the use of available resources. 


The days of competing for part of an expanding pie are long gone. Funding 
new initiatives in most cases now means reassessing priorities with a 
ministry to see how existing resources can be reallocated. The implications 
for the working climate have been significant. The financial management 
function in ministries has grown in importance and is held in increasingly 
high regard in the system. Internal audit has become a management tool for 
the deputy and is gradually moving beyond probity and efficiency to 


questions of value for money. 
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Restraint has also increased the importance of negotiations with central 
agencies. It is far less of a game today; scarce resources have made the 
stakes very high in dealings with central agencies. This in turn has 
increased tensions between line ministries and central agencies and has 
sometimes worked against a sense of government-wide responsibility and 
commitment. If it is difficult to find resources within ministries to fund 
new initiatives, it is even more difficult to cut expenditures in the 
interests of the government as a whole. Yet this is exactly the difficult 
situation now facing deputy ministers: reconciling collective interests 
with those of their ministries. The decision-making pressures are to focus 
almost exclusively on the interests of the ministry, yet this is an 


unacceptable posture for a member of the government's management team. 


Reducing the size of the civil service has created similar pressures in the 
human resources area. Workloads have grown, and now the performance of 
everyone counts. There is no longer any tolerance in the system for problem 
performers; there is no more room to shift them aside or be satisfied with 
less from them. As well, human resources development is seen in a new 
light. People need to be prepared to fulfil the demands the system will 
place on them and there is new recognition that continuing to improve the 
quality of services delivered to the public will depend in large part on 
increasing the capabilities of the human resources of government. Further, 
a sense is emerging that getting more out of people will require investing 


more in them. 


Finally, restraint has diminished traditional rewards and motivators. In 
the past, promotions came faster and could be used to pay for performance. 
Resources for new initiatives were assigned to people on the fast track. 
Visibility often went hand in hand with the delivery of good news. These 
motivators have been significantly dampened in the system today and have not 


as yet been replaced. 


Uncertainty is Certain 


There is a well developed capacity within the working environment for living 
with uncertainty. The major signposts for direction remain: the Speech 
from the Throne, the Budget, speeches by the Premier and other ministers. 
But priorities can shift subtly and new expectations can be created without 
formal documentation or pronouncements. Senior civil servants take great 


pride in tracking the signals, discerning and internalizing their thrust, 
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and remaining current about the focus and direction of the government 
interest. Knowing where the government is going is concomitant with serving 


as a senior public official. 


There is also full acceptance of ambiguity as a fact of life. For many 
ministries, conflicting and competing objectives must be’ reconciled 
continually. This may pit natural resource development against 
environmental goals or incarceration against rehabilitation. Such examples 
represent reality, and decision-making processes are not geared to seeking 
the right answer, but rather to making the best decision after competing 
considerations have been taken into account. However, the priorities, 
issues and people shift. The person sitting across the table today could be 
working alongside you tomorrow. As a result, working relationships are 
developed at a broader level and are expected to transcend the changing 


alliances of day-to-day negotiations. 


Within the government there is full expectation of the unexpected. In the 
morning, you expect some sort of crisis in the afternoon. You do not know 
what it will be, but you do know that the crisis will be resolved and that 
tomorrow there will quite likely be another. Responsible government is 
premised on maintaining confidence in the government of the day; by its 
nature, this sets in motion a process of crisis identification and crisis 
resolution. It establishes the expectation for civil servants that there is 
no such thing as a secret. Each activity undertaken and decision made could 
be subject at some time to public scrutiny, whether in the Legislature or in 


the press. 


The Short Term Dominates 


Life in the senior ranks of the civil service has been described as a 
continuing proxy battle, a world in which tremendous energies are focused on 
the crises at hand. It follows that getting the job done and crisis 
Management are strongly held values in the system and prerequisites for 
entry to the senior management ranks. It has also meant that obstacles or 
interference in resolving the pressing problems at hand are resisted. Thus, 
administrative policies or rules that impede getting the job done are 


sometimes ignored or creatively interpreted in the interests of a more 


immediate purpose. 
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For some, crisis management can be the motivational juice in the system. 
The tasks are highly visible, they give individuals the chance to show their 
capabilities, and they are often challenging and exciting. But they also 
demand time and energy and may require putting aside other responsibilities 
that will have to be picked up again later. Crisis management is a real 
strength of the system, and proposals aimed at changing current patterns of 
behaviour must deal with these strongly held values and deeply felt 
perceptions about how to get ahead, and recognize the value the system 


places on delivering under pressure. 


Longer term management interests run counter to the present’ working 
climate. Regardless of the type of organization, short term emergencies 
will tend to drive out a long term focus. Within government, where such 
high stakes are attached to the short term, the challenge to longer term 
decision-making is even greater. This is not to say that long term 
interests will not be part of the system. The values associated with 
restraint are long term in nature and reveal the results of almost a decade 
of continuing attention to a major priority. Other long term initiatives 
can learn from this example: there cannot be too many at one time, they 
need the full support of the government, and they need to be reinforced for 
a long period for them to find their place within the system. Temporary 
initiatives mixed in with short term demands have only a remote chance of 


success. 


The Focus is Pragmatic 


A recurrent finding in our examination of the working environment is that 
the focus is on decisions, not on processes. Managers are indifferent 
toward the processes through which decisions are made. On the other hand, 
they have high regard for the quality of the decisions themselves. This 
pragmatism is reflected in the confidence attached to judgments made in the 
course of decision-making. Not unexpectedly, rules that run counter to such 
judgments are given little respect. Rule making processes that do not yield 
appropriate rules are similarly regarded. Judgment has a high currency in 
the executive group, and to be effective, administrative policies and 


decision-making processes must recognize this. 


Another illustration of the. pragmatic nature of the working environment is 
the way people get the information they need. Access is the value, and 


effective managers do not let form and structure get in the way. Senior 
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officials often bypass organizational levels to connect with the information 
source. Ministers often work directly with the individual who has the 
expertise or experience best suited to each particular task. This does not 
mean that structure is not important; it is, and it represents the usual way 
of doing business. But if information is needed or the right resources must 


be brought to bear on a task, structure gives way to the job at hand. 


In some areas where ministries feel that central agency requests for 
information submissions are not crucial, it is not uncommon for forms to be 
filled out and detailed submissions made just to keep the central agencies 


off the backs of line ministries. 


The working environment is also characterized by a solid degree of 
skepticism. The civil service has seen promises of administrative reform 
come and go in nearly all functional areas -- but it remains committed to 
business as usual unless real benefit can be gained. Because informal 
systems are an integral part of the way this government works, changes in 
formal processes may not in fact get in the way of business as usual. In a 


pragmatic working environment, compliance does not always mean commitment. 
Business Gets Done Through the Networks 


For Ontario civil servants, working relationships are the key to personal 
effectiveness. As we have indicated, informal systems are crucial to the 
success of decision-making processes in this government. Similarly, 
throughout their careers in the civil service, executives have built the 
relationships and trust that are necessary to get things done quickly. In 
many cases these ‘relationships have been forged by people working in the 
same organization or doing similar jobs in different ministries. Teta 
lesser extent, they are encouraged by government training, which can provide 


a forum for network building. 


In the Ontario civil service, person-to-person dealings take precedence over 
paper. The telephone is a frequent link, and if written communication can 
be avoided, it will be. Central agencies all require written submissions 
and sometimes are perceived because of this as having a penchant for detail 
and -a built-in rigidity. Although it «can be a strength in getting things 
done, dealing person-to-person can also pad counter to the discipline of 


analysis and the rigour of written argumentation. Tensions naturally exist 
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when attempts are made to control a_ people-oriented system through 


paper-oriented requirements, 


Networks also tend to develop their own views and language that may not 
square with reality. Everyone has a view on the Manual of Administration, 
but the prevailing view may not reflect the written words or the prevailing 
experience. There are varying opinions on how to deal with problem 
performers, yet they do not necessarily reflect the government's current 
approach. This is the language of this system, and it can have far more 
influence on behaviour than the rules themselves. Paper control does not 


mean effective control. 


When the importance of networks grows, people supplant organizations. While 
a given function may be the responsibility of an organization, how it gets 
carried out -- and its effect within the system -- will depend on the person 
in the job. Unless that person is well entrenched in the informal networks 
of government, individual effectiveness will clearly be limited, and the 
function will be performed in a more limited way. Effectiveness also means 
breadth of networks and, as a result, the value of specialists is discounted 
at senior levels unless experience with across-the-system relationships has 


been gained. 
Personal Initiative, Self-Motivation 


While people pull together on tasks, the values are very different when it 
comes to careers. One manages one's own career. The manpower inventories 
are important, the development programs are well-intentioned, but a career 
cannot be left to chance. There is a strongly held view that visibility 
breeds success, that the chance to appear before ministers and _ senior 
officials can provide important career incentives. As well, mentors are an 
important part of career development, and senior people are likely to seek 


out those people for promotion who have served them well in the past. 


The civil service in Ontario is one of job-based satisfaction and reward. 
People speak about satisfaction arising from a mix of factors, such as the 
service nature of the position, the complexity of the issues, the importance 
of the function, the people you work with. Such motivations are virtually 
the sole source of rewards. Money in the form of promotions or new 
initiatives is no longer a major motivator. Nor is the system one where 


recognition and thanks always follow a job well done. It is more likely 
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that such performance was expected and that only the shortfalls or failures 


will be mentioned. 
INSTITUTIONAL VALUES 


The working environment is fluid and frequently informal in its approach to 
making decisions and getting things done. The importance of people as 
individuals rather than functionaries cannot be emphasized too strongly. 
But this leaves the crucial question of what role the institutions play. We 
found that the institutional make-up of the government varies in terms of 
the certainty of roles and the predictability of function and approach. 


Four themes appear to capture these differences. 
The Political Framework is Well Entrenched 


In our review of accountability relationships, the most consistent and 
strongly held set of beliefs related the civil service's complete commitment 
to the service of the minister. Not unexpectedly, the policy advisory 
function is carried out to support the requirements and responsibilities of 
the minister; relationships on the administrative side of the portfolio are 
equally well established. Ministers are made aware of crucial organization 
and staffing decisions. The Estimates process requires the full involvement 
of the minister, and key administrative issues in the portfolio are also an 


expected part of his or her purview. 


Senior managers serve the decision-making responsibilities of ministers and 
keep their own values to themselves. Advice may be rejected, but if a 
decision results from a fair hearing, then officials will not hesitate to 
implement it. From the minister's standpoint, roles will remain clearly 
defined if they stay out of administration. There is a widely shared 
feeling that their becoming involved in the management of the portfolio 
confuses accountability and is often dysfunctional. SStay 2 Out; OF 


management" is the recurring advice from experienced ministers. 


Ministerial responsibility is by far the best established institution in the 
government. Deputies understand fully what their responsibilities are and 
work with their ministers to build a relationship that delivers on them. 
Thus, the question of who is in charge is well understood and respected —- 


the minister is. Deviations are viewed as anomalies peculiar to individual 
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incumbents or situations, not as challenges to established roles. Thus they 


reflect badly on the individuals but not the system in general. 
Management Board's Activities are Less Institutionalized 


As the oldest Cabinet committee, Management Board of Cabinet (formerly the 
Treasury Board) has a well developed set of expectations about its role in 
the Estimates process, expenditure management and manpower control. And, as 
for any collectivity of ministers, the decisions it makes depend on the 
prevailing expenditure environment and the particular interests of each 
minister. While these change over time, they are fairly well understood 


within the system at any point in time. 


Such consistency in approach has not existed to the same degree in the 
management policy area. In this area, a variety of approaches have been 
tried to fulfil the responsibilities of the Board for improving management 
practices across government. Concurrent with such changes in approach have 
been differing expectations of government on the style of the Secretariat. 
At times the Secretariat has been expected to play an authoritarian role and 


more recently the expectation has shifted toward more of a cooperative role. 


With such changes in style and approach over time it has been difficult to 
institutionalize a consistent operating style at the staff level. 
Relationships between ministries and central agencies vary depending on the 
staff officers. And, these relationships can change when the assigned 


officer changes. 


In some cases, the Secretariat has undertaken its work with approaches that 
are at variance with some dominant values in the system. Management Board 
initiatives such as the Management Standards Project and the Managing by 
Results program have required extensive written documentation and _ the 
Secretariat has been seen to be involved in paper-intensive initiatives ina 
system that prefers personal contact. The process of overseeing and 
adapting the administrative rules has also been out of phase with the way 
the system works. Key administrative policies take up to two years to 
amend, while the system values much tighter decision-making time frames. 
There is also a feeling that perfect solutions are being sought when the 


best answer at any point in time is all that is required. 
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We are not proponents of institution for the sake of creating a _ tidy 
system. But, fluctuations in the style and approach of Management Board and 
its staff in the management policy area reduce its effectiveness. Lt 2s 
important now for the Secretariat to achieve greater consistency and 
continuity in its approach so that in the future the expectations about its 


role and place are fully understood and respected throughout the system. 


It Can All Depend on the Deputy 


Deputy ministers in Ontario cherish their tradition of managerial indepen- 
dence and autonomy. Central agency heads have government-wide 
responsibilities that may cause them from time to time to assume the role of 
first among equals, but for line deputies, "equal among equals” is the only 
acceptable arrangement. When it comes to managing a ministry, the personal 
style of the deputy has a significant effect on the nature and attitude of 


most organizations. 


A deputy's managerial approach can vary considerably with the experience, 
competence, and level of interest in administering the portfolio. It must 
also take fully into account the priorities and interests of the minister. 
While recognizing this, there is still a substantial amount of individual 
initiative in managerial approach. In the recent shifts of deputies, some 
ministries took on new structures, staffs and approaches. Such was not the 
case for all ministries, however. In some of the larger organizations and 
those that had continuity of leadership, deputies seemed able to pass the 
system on to their successors with a minimum of disruption. New leaders 
could work within the system and focus on more limited changes. But for 
some ministries, a new deputy means major modifications, with all the 


uncertainty and anxiety that entails. 


We hold no dogmatic view about the possibility -- or even the desirability 
-- of imposing a set of common expectations as to the way ministries should 
operate. There are many strengths in the current system, and periodic 
changes can contribute to its health and dynamism. It does, however, speak 
even more strongly to the need to stabilize the system in key areas. The 
expectations surrounding the role of the minister are one such anchor. The 
institutionalization of central agency roles is a necessary ingredient as 
well. Once this is accomplished, the working environment can support the 
appropriate controls and sustain the value of a deputy minister's managerial 


autonomy. 
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Civil Service Pride 


A crucial feature of the institutional landscape is the civil service 
itself; here the common theme is a deep sense of pride in being a civil 
servant in the Government of Ontario. There is a strongly held belief that 
this is the finest civil service in the country. Examples are often cited 
where other jurisdictions, both in this country and outside, have looked to 
this province for lessons about the best practices. Ontario's civil service 


is widely recognized as advanced, innovative and pragmatic. 


There is strong belief and pride in a neutral and professional civil 
service. Participants in our working groups suggested that neutrality was 
under attack from many sides, but bending to this pressure was’ soundly 
dismissed. There is recognition that the system is made up of good people 
who can and do succeed handsomely in positions outside the civil service. A 
feeling of professionalism is prevalent, and the desire to make the civil 


service better is strongly held. 


THE VALUES AND THEIR IMPLICATIONS 


The working environment in the Ontario Government is sound and healthy and 
is built around some strongly held values. It is also apparent that 
achieving appropriate management control will require a change in emphasis 
and a reorientation around some of these values. We have placed great 
emphasis and added expectations on deputy ministers in many of the proposals 
we have made. The implementation of proposed changes will require the 
agreement, full support and commitment of deputy ministers. This applies 
equally to the accountability system, administrative practices, the 


personnel area and the working climate. 


We recommend that 


6.1 The deputy ministers take the lead in communicating and 
reinforcing accepted government-wide values in the working 


climate. 


To take advantage of the strengths of the system, and because it is 


dominated by the short term, change must be limited and highly selective. 
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There is no one prescription. A variety of approaches will be necessary. 
In the appendix we set forth in a general way what some of these 


considerations might be. 
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APPENDIX TO PAPER 6 


CONSIDERATIONS IN CHANGING VALUES 


WORKING ENVIRONMENT DESIRED VALUE POSSIBLE 
PRESSURE POINTS DIRECTION COURSES OF ACTION 
1. Tougher to be a player Government-wide - Government imperative 
government-wide interest is dominant reinforced by Premier 
value and Cabinet 


- Full and more frequent 
contextual briefing of 
the executive category 
by senior officials 

- Reinforce values 
through training 

. Greater use of high- 
quality forums 

. Greater rewards for 
government-wide 
initiatives by 


individuals 
2. Getting the job done Push the rules but . Government message on 
may require getting play within them compliance 
around the rules - Simplify the Manual 


. Speed up the rule- 
changing process 

. Address the under- 
lying values through 


training 
3. Prevailing wisdom and Understand firsthand . Clear key administra- 
established policy do what the administra- tive policies through 
not always coincide tive policies are Deputy Ministers 
Council 


. Achieve a consistent 
view among senior 
administrative per- 
sonnel 

- Make administrative 
policy part of the 
early training of 
managers 

. Expect career paths to 
include staff assign- 
ments 
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nen 


WORKING ENVIRONMENT DESIRED VALUE POSS IBLE 
PRESSURE POINTS DIRECTION COURSES OF ACTION 
4, Person-to-person takes Person-to-person - Continue the purge on 
precedence over paper supported by completed paper and make its 
staff work use symbolize 
importance 


- Continually advance 
the central agency 
standard for a 

consistent level of 
high-quality staff 
work 

- Build respect but 
encourage constructive 


tension 
5. Compliance is not Compliance is commit- . Trim the administra- 
commitment ment tive policy agenda 
regularly 


Put responsibility 
for problem resolu- 
tion in line 
ministries 

. Provide forums for 
issue resolution 

. Ensure matters on 
which compliance is 
demanded are crucial 
to good management 


6. People supplant Institutional con- . Evolve sustained 
organizations tinuity is important central agency roles 
too that are based on a 


consistent and short 
list of fundamental 
requirements 

- Stress communication 
of these roles in 
government training 

- Train the Ontario way 
of management into 
future executives 
Continue to encourage 
individuality and 
initiative 


a 


7. Traditional motivators Motivation remains . Government message 
are being curtailed crucial to individual on importance of 
and organizational human resources 


effectiveness development 
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WORKING ENVIRONMENT 
PRESSURE POINTS 


DESIRED VALUE 
DIRECTION 


POSS IBLE 
COURSES OF ACTION 


Introduce into the 
informal system 
consistent recognition 
of the need for 
positive reinforcement 
Encourage open and 
constructive discus- 
sion in appraisal 
process 

Talk about career 
development and follow 
up with action 

Ensure that visibility 
is widely shared 
Resolve the problem 
issues responsively 


8. Short term dominates 


Selective long term 
management initia- 
tives must be carried 
out 


Severely limit the 
number of long term 
management initiatives 
Protect the 
initiatives from 
inclusion in short 
term activities 
Focus on success and 
promote the record 
Use value-based 
training to limit 
the need for and to 
reinforce central 
initiatives 
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7. THE DEVELOPMENT OF SENIOR PERSONNEL 


Fundamental to the success of ministries and the government in achieving 
their goals and objectives is the selection and development of people 
occupying senior positions in the civil service. As we have seen, the 
Ontario civil service is a system oriented toward people; formal structures 
and systems often take a back seat to personal networks and established 
working relationships. The pressures of restraint on the Ontario system 
have placed a new premium on managing human resources effectively. It is no 
longer possible to move someone aside or accept less than a full effort. 
Everyone counts, and more and more is being demanded from what we have seen 


to be a steadily declining number of civil servants. 


The nature of the working environment and the long-term importance of human 
resources to the system combine to heighten the importance of human resource 
development and increase the attention that is paid to it. The appendix to 
this background paper outlines the existing framework of roles. and 
responsibilities for managing senior personnel in the government. This 
paper presents proposals to give new emphasis to the government-wide 
development of people for the executive roles in government, and supporting 


measures to strengthen human resource development throughout the system. 
PRESENT RESPONSIBILITIES FOR SENIOR PERSONNEL MANAGEMENT 


The present allocation and definition of roles and responsibilities for 
managing human resources, including senior personnel, are basically sound. 
They establish an appropriate balance between government-wide 
responsibilities and authorities and those of individual ministries. They 
recognize that for deputy ministers to be accountable for the performance of 
their ministries, they need the authority to manage their people -- to 
promote, to develop, and to deal with performance problems. They also 
recognize that for the government interest in human resources development to 
be met, deputies must play a primary role and balance collective and 
ministry responsibilities in the management of senior personnel. Collective 
responsibility for adherence to the merit principle and for a consistent 
government-wide approach to classification, compensation, staff relations, 
organization, and due process in the personnel field is also appropriately 


positioned within the system. 
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INCREASING THE GOVERNMENT'S COMMITMENT TO EXECUTIVE DEVELOPMENT 


On the surface, the responsibilities and structural arrangements described 
in the appendix represent more than a sufficient commitment on the part of 
government to the important challenge of executive development. A 
significant effort has been made to develop the basic framework for senior 
personnel management. Moreover, our interviews with senior officials 
indicated that good individual decisions are made -- the right people 


generally get promoted to the right executive positions. 


In our view, the present system provides a sound base for the next important 
steps in the development of senior executives. Our proposals are aimed at 
moving the system beyond good individual decisions toward better human 
resources planning and a strengthened approach to executive development. 
The commitment may well have been adequate in the past, but we believe that 
maintaining the strength of the Ontario civil service will require an even 
greater sense of government commitment, accompanied by stronger development 


efforts. 
We therefore recommend that 


7.1 The government-wide commitment to executive planning and 
development be intensified, and deputy ministers have the prime 
role in carrying out the executive planning and development 


program. 


Our concern centres on the ability of the system to replenish itself. The 
entry of new people to the system has been severely constrained for a 
decade. At the same time, there is a recognition within the system that 
sufficient government-wide human resources planning has not been taking 
place. Those who have the potential to progress to senior positions may not 
be identified within the present system. These limitations are felt in the 
executive ranks, where no strong sense of career planning and development 


exists. In fact, a strongly held belief in the system is that you must 


manage your own career. 


It is unlikely that the government will ever again see the massive influx of 
highly talented people that it saw in the 1960s and early 1970s. New entry 
is not the answer to continuing to produce the high-quality executives the 


system demands and deserves. The challenge lies in working with the 
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individuals that are part of government today. However, this will require 
an intensified commitment to all aspects of human resources planning. Today 
there is a strong base from which to build, but tomorrow's requirements 
demand more active exploitation of the structure and processes already in 
place. Our proposals therefore focus on the next steps in implementing 
human resources planning: extending the government message, modifying the 


committee process, and refocusing the role of the Civil Service Commission. 
Extending the Government Message 


In our meetings with deputy ministers we were impressed by the fact that 
they often referred to the Premier's consistent and appreciative recognition 
of the importance and competence of Ontario's civil service. This message 
is reinforced frequently by Cabinet members in their public references to 
the civil service. Individual accomplishments are recognized, and the 
deputy minister community is given a real sense of the responsibility it 
bears and the degree to which the system depends on their continued 
outstanding performance. No system could ask for a more meaningful message 
from the top. This has not always been a politically popular message to 
deliver. But a quality civil service depends on the continuing support of 


its political masters, and in Ontario this has been rendered in full. 


This message must continue to be delivered as consistently as it has in the 
past. Further, it must become a message that is shared throughout the civil 
service and that symbolizes for the future an even greater commitment to 


human resources development. 
Government-wide Human Resources Development 


The changes we propose for the Senior Appointments Advisory Committee (SAAC) 
and sub-SAAC structure have two underlying intentions. The first is to 
shift the focus from individual executive appointments to government human 
resources planning. The second is to place responsibility for human 
resources planning and implementation on the deputy minister. In effect we 
are looking to the deputy to fulfil both collective and ministry 
responsibilities in the senior personnel area. While this may already be 
the expectation, the proposals that follow go a long way toward translating 


these expectations into day-to-day actions. 
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At present, the Senior Appointments Advisory Committee is concerned with 
good senior executive appointments. A scan of SAAC's agenda over several 
meetings indicates that its orientation is toward reviewing individual 
executive staffing actions. The Committee has had difficulty finding time 
to address longer term matters such as determining alternative career paths 
for executives showing high potential. As a result, the leadership 
necessary to persuade other deputies to participate actively in government 


human resources planning has not been sufficient. 


The SAAC structure works to ensure that government and individual ministry 
interests in the management of senior personnel are balanced. However, it 
is not in a position to oversee the career development of 560 executives and 


1,200 managers with executive potential, nor can it be expected to do so. 
We recommend that 


7.2 The Senior Appointments Advisory Committee provide government-wide 
leadership to the career management of present and potential 


executives. 


We recognize the added responsibility our recommendation would place on the 
members of SAAC. For this reason we would suggest that SAAC concentrate its 
attention on the development needs of twenty per cent of the ECP4 and ECP5 
categories each year. This will require identifying and selecting about 
thirty individuals for developmental assignment. Further, the individuals 
that are the focus of the planning exercise would change from year to year. 
For some individuals, the next stage of development would be two or three 
years down the road, and they would not be part of the active planning 
process again until they had proved they were ready for the next step. SAAC 


would deal with both promotions and career capping. 


Our proposals are not aimed at developing a list of high flyers with a 
preordained future. Rather, we suggest that the annual career development 
agenda should see considerable entry and exit of individuals each year. We 
believe that outstanding fulfilment of an assignment should be the basis for 
reappearing on the career planning agenda. In time, many of the senior 
executives should be considered for developmental moves. As a result, SAAC 


members will be able to develop well-documented views on the performance and 


potential of most of the senior group. 
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SAAC must also address the course of action to be taken with problem 
performers. If twenty per cent of the senior category constitutes SAAC's 
development agenda each year, we feel that about ten per cent of the ECP4 
and ECP5 groups should be reviewed annually in relation to specific 
performance concerns. It is a fact of life in this system, as in any large 
organization, that at any point in time some of the people will be 
performing below expectations. Our findings within the civil service 
indicate that problem performers are a serious concern and that in many 
instances appropriate action is not being taken. Leadership in this area 
must come from SAAC with the support of the Civil Service Commission, and 
deputies must be encouraged and supported in carrying out’ this 
responsibility, which is legally assigned to them under the Public Service 
Act. 


The success of the approach outlined relies heavily on the adequacy of the 
performance assessments that deputies make. Current experience in the 
System suggests that the quality of assessment varies across ministries. As 
a result, SAAC should be prepared to return the individual to the sponsoring 
deputy if the original assessment is not borne out in the development 


- assignment. 


Senior Appointments Advisory Subcommittees 


Increasing the attention that SAAC devotes to human resources development 
will place far greater demands on deputy ministers to deliver what SAAC 
requires. Up to now, some effort has been invested in looking to the policy 
field structure to support SAAC in human resources planning at the ECPI, 
ECP2 and ECP3 levels. However, for a number of reasons, principally the 
fact that human resources planning has not been accorded the priority it 
deserves, the subcommittee structure has not had the effect intended. But 
this does not change the fact that the government interest in senior 


personnel management demands the full involvement of deputy ministers. 


We propose that the current subcommittee structure based on the three policy 
fields be modified to create three separate committees responsible for human 
resources planning relating to the ECPl, ECP2, and ECP3 levels. The 
modification would include creating committees of similar size -- each with 
eight or nine deputies from operating ministries and the central agencies on 
the committees. This will provide for a balanced workload for deputies and 


better interchange between ministries and the central agencies. While much 
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of the policy field linkages would continue through the membership of the 
committees, we do not see them as an extension of the policy fields, but 
rather subcommittees of SAAC that are concerned with human resources 


planning and development. 


We therefore recommend that 


7.3 Three subcommittees of SAAC be established to carry out human 
resources planning and development at the ECP3, ECP2, ECP1, and 
ECP entry levels. These committees should be called Senior 


Personnel Development Committees. 


The functions of the proposed Senior Personnel Development Committees should 


parallel those of SAAC, although they would deal with employees at a different 


level: 

: advising on appointments to all positions at the ECP3, 2 and 1 
levels; 

: designating the twenty per cent of the executive population 
that is to be part of the human resources planning agenda of 
the Committee; 

° determining the development requirements and implementing the 
development actions for each individual on the agenda; and 

designating and taking action on problem performance. Again, 


this group should be confined to ten per cent of the relevant 


executive population. 


While the function and approach of SAAC and the Senior Personnel Development 
Committees are to be the same, they also vary in two important ways: the 
scope of the Senior Personnel Development Committees extends to those 
individuals below the director level that have executive potential; and the 
Senior Personnel Development Committees have a reporting and accountability 


relationship to SAAC. 


We have suggested that the purview of the Senior Personnel Development 
Committees extend to levels below the ECP category. Developmental moves at 


these levels help individuals to build a case for advancement. They can 
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help overcome inadequate technical or functional specialization. They 
expose individuals to different management styles and build a constituency 
of potential sponsors. They provide crucial visibility within the system. 
Finally, managers can establish links to new networks and achieve greater 
operational effectiveness as their exposure increases. Indeed, the levels 
below director offer sound development opportunities and, in practice, moves 
at that level are more likely to take place. The risks associated with each 
move are somewhat smaller, enabling deputies to pursue their government-wide 


responsibilities more aggressively. 


Deputies should expect their senior human resources people to initiate a 
process for identifying and developing potential candidates below the ECP 
level similar to that followed by the Senior Personnel Development 
Committees for more senior employees. This would involve identifying 
candidates with executive potential, gaining agreement on the _ preferred 
development options, and putting together implementation plans that will 


yield the desired actions. 
We therefore recommend that 


7.4 The senior human resources people in ministries serve as staff 
support to the Senior Personnel Development Committees, with 
particular responsibility for implementing development plans at 


the ECP entry level. 


Both SAAC and the Senior Personnel Development Committees should expect a 
reporting and subsequent accounting for human resources development plans 
and actions. SAAC should sign off the Committees' plans and subsequently 
discuss implementation results and assess performance against the plans. 
Similarly, the Committees should sign off the plans for the ECP entry 
candidates and seek an accounting from the senior human resources people on 


implementation and results. 


The Senior Personnel Development Committees represent an opportunity to go 
beyond the interests of individual ministries in making staffing decisions. 
Focused on employees at the director and director-entry levels, these 
Committees are well positioned to bring about developmental moves that will 
ultimately benefit the whole system. The benefits to the government, and 
the advantages for potential executives, are obvious. For deputies, the 


case is not as_ straightforward. Deputies must be ready to accept 
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individuals they do not know and to engage in swaps and other creative 
developmental arrangements. Larger ministries must provide developmental 


opportunities for the high potential personnel of smaller ministries. 
Senior Personnel Management in Ministries 


A number of ministries have well-established and successful human resources 
development programs. Our proposals for human resources development 
government-wide draw on the best practices and experiences within these 
ministries and are intended to complement their approach. Ministries such 
as Corrections, Natural Resources, and Transportation and Communications, to 
name just a few, devote a great deal of attention to the careers of their 
people and spend the time needed to identify their development needs and 


initiate plans and actions to develop their potential. 


The picture across ministries is by no means consistent. Some ministries, 
because of newness, smaller size or their management history, are not as far 
advanced in the institutionalization of human resources’ planning and 
development. However, with the implementation of our recommendations on 
ee resources development, there will be a far greater need for 
compatibility and integration between the government-wide and ministry 
approaches. Of equal importance will be the corresponding need for all 
ministries to move toward the standard of quality exhibited by the leading 
ministries. Without a strong ministry human resources capability, a deputy 
minister will not be able to meet effectively the collective human resources 


demands. 


We do not propose to suggest what the human resources planning and 
development approach in any ministry should look like. Good examples exist, 
and those who need to upgrade their approach should look to the experience 
already in the system. Certain characteristics are common to the leading 


approaches: 


the complete support and effective involvement of the deputy 


minister; 


responsibility for human resources planning and development 


assigned to a senior member of the management team; 
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. some form of human resources committee, either chaired by the 


deputy or reporting regularly to the deputy and chaired by the 


senior human resources person; 


committee secretariat functions carried out by the personnel 


branch of the ministry; 


: executive panels that meet with ministry staff and assess their 


development needs; 
: individual development and succession plans; and 
: commitment and follow-through on implementation. 
Refocusing the Senior Personnel Function of the Civil Service Commission 


Our proposals are intended to assign responsibility for government-wide 
human resources planning and development to deputy ministers. Our 
discussions with deputy ministers reassure us that they are not only 
prepared to take on this responsibility but are eager to do so. The need to 
take action in the senior personnel area is recognized fully, and the 
recommended committee structure is designed to capture and give direction 


and follow-through to this commitment. 


We believe that the proposed human resources committee structure will also 
create a very demanding client for the Civil Service Commission. The 
Commission will need to provide a supporting service function to these 
Committees. This will require a shift in emphasis from the way the 
Commission has carried out its role with respect to senior personnel in the 
past. Without a strong demand for its services, the Commission has tended 
to carry out much of the function itself to ensure that it gets done. As a 
result, Commission staff have endeavoured to link the government interest in 
human resources development to the staffing process. But without a broader 
context for their efforts, and without the essential involvement of 


deputies, ministries have not supported the Commission's efforts. 


The Commission has also positioned itself as the central repository for 
human resources information. While this will continue to be the case in the 
future, there will have to be a crucial transfer of “ownership” of the 


information from the Commission to deputy ministers. In future, the 
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Commission will have to be seen as the central location for the information 
deputy ministers need, rather than an organization that collects information 
for its own purposes, purposes that are often not understood by those 
providing the information. In a somewhat different context, the Commission 
cannot be seen as the agency where the unpleasant decisions are made. 
Again, these are the responsibility of deputies and cannot be ignored or 
transferred. The Commission should play a supportive and highly competent 


advisory role. 
We therefore recommend that 


7.5 The Civil Service Commission play a service and advisory role in 
support of the government-wide responsibility of deputy ministers 


for senior personnel planning and development. 


The basic shift in the way the Commission carries out its senior personnel 
responsibilities will in no way lessen its involvement. In fact, we expect 
the demand for service to grow considerably in terms of both the level and 
the diversity of expertise required. Some of the major tasks we see being 


carried out by the Commission include the following: 
5 Providing the secretariat to SAAC, as at present 


In addition to its present focus on appointments, it will in 
future need to provide staff support to the human resources 
planning and development process. With respect to SAAC, there 
will be particular interest in keeping its ECP5 and ECP4 
development agenda and providing SAAC with the information they 
define and Ace to ensure the individual plans are 
implemented, The secretariat will also have to provide the 
staff link between SAAC and the Senior Personnel Development 
Committees, SAAC will need to remain apprised of the 
development plans-~ and implementation results’ of these 
committees, and the secretariat can provide this connection. 
SAAC will also have to encourage opportunities for 
cross-committee development moves. No one should expect, or 
even worse pursue, a master plan. At best, the Commission's 
involvement with the development committees should lead to 


greater awareness of where the needs and opportunities lie. It 
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should also put the appropriate players together so that 


essential development actions can be agreed to. 


Providing staff support to the Senior Personnel Development 


Committees 


The secretariat functions have been described for SAAC; a 
similar role will be necessary for the development eomniet ene 
The staff support role we envisage is that of a highly 
competent human resources adviser. Such an adviser will also 
have to be seen to be adding value to the committees' 
development tasks. This will mean both sound staff work and 
the application of expertise to help the committees solve the 


problems they encounter. 


We see no need for the human resources staff person to be drawn 
from the professional personnel community. This position 
itself could be one of the key development opportunities in the 
system and a logical step for a senior program executive to 
take along the career path leading to top management. In any 
case, it should be a two-year term position, and_ the 
government's interest will be served if individuals move 


through the position on a regular basis. 


Providing human resources planning counsel to individual deputy 


ministers 


Deputies may require special expertise and seek counsel as they 
work to improve the human resources planning and development 
capabilities of their ministries. We recognize that counsel 
will be needed unevenly across ministries. Some ministries 
already have the capability in place now; some deputies already 
have the background and expertise. Nonetheless, the need 
exists, and an important extension of the role of human 
resources advisers is to make their capabilities available to 


deputies as required. 
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2 Working to strengthen the personnel function across government 


We expect that our proposals will challenge those delivering 
personnel functions to work at new levels in the organization 
and, in many cases, on new types of issues. The personnel 
function is seen now to have limitations and suffers from being 
a career backwater. Moreover, any action personnel officers of 
the Commission take to strengthen the function only rekindles 
the historical dilemma about where loyalty is owed -- to the 
ministry or to the Commission. As a first step, the senior 
personnel position within ministries must be integrated into 
the mainstream career system. It can no longer be, or be seen 
to be, a terminal position. This in turn means that the policy 
bias in the position classification system will have to be 
dealt with. While this bias is part of a broader issue, it 
lies squarely in the way oof implementing proposals’ to 
strengthen management, whether program, financial, administra- 
tive or personnel management. Civil servants will be wary of 
pursuing positions in areas where they may damage their career 


prospects. 
We recommend that 


7.6 The factors that apply to the Executive Compensation Plan, as well 
as their weighting, be revised in such a way as to integrate 
senior staff positions into career paths where the potential for 


advancement is not limited as at present. 


The Commission will also need to address all available means to continue to 
strengthen the personnel function. It should exert influence through the 
staffing process to ensure that good candidates are identified and that 
candidates from a variety of backgrounds are considered in making senior 
appointments. It should ensure that employees with high potential are part 
of the broader senior personnel development process. And, it should spend 
the time necessary to train line managers in their responsibilities and in 


the ways they can use the staff functions. 
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TAKING THE NECESSARY SUPPORTING ACTIONS 


Concurrent with our study of management and accountability, reports have 
been prepared by several committees in the human resources area: the Senior 
Manpower Planning Inventory Committee, the Selection Process Review 
Committee, and the Executive Education Committee. The recommendations of 
these committees, each of which was chaired by a deputy minister, go a long 
way toward strengthening the approach to senior personnel management within 
the government. We commend these committees and urge the implementation of 


their recommendations, particularly the following: 


: bring the Senior Manpower Inventory up to date and improve the 


quality of the information; 


revise the rating system and the structure of the executive 
potential lists so that the focus is on those individuals with 
high potential; 


E keep individuals informed as to whether they are part of the 


inventory and the reasons why they are not if that is the case; 


simplify the information forms and review the need for the 


Executive Skills Profile; 


maintain a continuing review of executive education to ensure 
that. the real development needs are being met by the training 


opportunities; and 


a revise the Orientation Program to make greater use of case 
studies, simulation exercises, role-playing exercises, and 


on-site experiences. 


In this section we propose four additional steps to support a sound senior 
personnel development approach: requiring performance appraisals, dealing 
with problem performers, recruiting at the management entry level, and 


government value training. 
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Requiring Performance Appraisals 


We make no pretence about the difficulty of doing performance appraisals. 
They require agreement on what constitutes performance and they demand 
honest and open communication about successes as well as weaknesses or 
limitations. For many managers, performance appraisals are one of the most 
difficult aspects of management; for too many this makes it a task that does 


not get done. 


Not surprisingly, we discovered some unevenness in completing performance 
appraisals in the civil service. For a number of the executives we met, it 
had been some time since they had had their last performance appraisal. 
Where they are not being carried out, there is a fairly common language to 


describe why not: 


A lack of motivation. There are no perceived rewards for 
carrying out high-quality performance appraisals, and there are 


no penalties for not carrying them out. 


: A reluctance to deliver unfavourable messages. Deputies and 
executives are naturally reluctant to criticize the performance 
of their subordinates. Many believe that negative comments 
will not be taken as constructive criticism. There is a 
reluctance by some to commit criticisms to paper for fear that 
such comments will be misused by others who have access to such 
records. It is also recognized that an individual with an 
unsatisfactory record is difficult to move. To some managers, 
the solution lies in transferring or promoting a problem 
performer. An unsatisfactory performance appraisal stands in 


the way of such action. 


- No need. Many executives feel that they are continually 
receiving and giving performance feedback. As a result, formal 


appraisals are unnecessary. 


We recognize the policy is clear that performance appraisals must be done. 
But we are concerned about the implementation of the policy, and the real 


need for performance appraisal as an integral part of the management process. 
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Efforts to enhance the use and quality of performance appraisals must begin 
with the deputy. Deputies have the responsibility to ensure that all 
executives have a clear set of performance goals, goals that can be 
expressed in terms of results, and that progress toward achieving these 
goals is tracked. The process needs to be seen as constructive, where 
supervisors and subordinates are encouraged to discuss performance issues 
openly and frankly and to work together to resolve them. To be sure, the 
delivery of tough messages is rarely easy -- yet the long term consequences 
of withholding them present even larger difficulties. Our proposals are 
intended to place management policy as an overriding value in the push to 
get things done. Without a consistent and comprehensive approach to 
performance appraisal, the communication of essential values in the system 
will be impeded. Individuals need to know that the strengths and 
limitations in their performance will have a significant bearing on their 
career prospects. Greater emphasis on working within appropriate management 
policies must be made real through the appraisal. Without such a vital 
inclusion, a key in the line management process, the basic change in 


attitude we are seeking will be more difficult to achieve. 
We therefore recommend that 


7.7 Performance appraisal as a required practice across the civil 
service be fully implemented at all levels and serve to underscore 


desired values and performance expectations. 


Documentation of performance appraisals should be kept within ministries and 
should not be available routinely to the government-wide human resources 
planning process. At the same time, the success of the proposals we have 
made relies on a strong and consistent approach to performance appraisal. 
An employee's career development must be planned, performance must _ be 
understood and assessed, and employee and supervisor must agree on realistic 
expectations. Without such an approach to performance appraisal, the 
process runs the risk of missing potential candidates and directing its 
efforts in unproductive ways. We conclude that regular and rigorous 


performance appraisals are essential. 


Performance appraisal in the Ontario working environment will have to 
overcome a strong tendency in the system to expect employees to do a good 
job, and to give out signals only when problems appear. Many executives 


complain about the lack of praise from their superiors. Such complaints are 
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made even by those who have advanced rapidly through the system. Generally, 
the prevailing attitude is that no news is good news -- executives hear 
about their mistakes, not their successes. Specific instances where a 
deputy or a minister has expressed appreciation to a civil servant for a 


particular accomplishment tend to be remembered for a long time. 


Obviously, we cannot decree that managers must praise their employees more 
often. But supervisors can become more sensitive to the importance of 
praise by following the performance appraisal policies in place more 
conscientiously and paying greater attention to the information they supply 
to the Senior Management Planning Inventory. In times of constraint and a 
shrinking system, there are limited opportunities for rewarding good 
performance. It is time to move motivation back into the line and to shift 
the culture toward full and open recognition for jobs well done. Proper 
performance appraisals will move the system part way toward this goal. 


Senior management must show the way by giving positive reinforcement its due. 


Dealing with Performance Problems 


Restraint has made the effective performance of everyone more crucial and it 
is becoming more and more important to deal effectively with performance 


problems, especially at the managerial level. 


Many performance problems have their origins in the system or environment 
and are not necessarily a reflection on the individual. For example, clear 
performance expectations may not have been shared, feedback on performance 
may not have been communicated, or some people many not be coping well with 
the direction and pace of change. Technical managers who have served well 
in the past now face a shrinking demand for their skills and a growing need 


to take on new functions. 


In other cases, people were promoted beyond their capabilities in a rapidly 
expanding civil service. As well, some performance problems are just that 
-- a lack of demonstrated ability to do the job. These kinds of situations 
need a commitment to action ranging from open and frank discussion, through 
retraining and new job assignments, to flexible arrangements which permit 
deputies to work out performance problems in order to staff the managerial 


positions with the most capable talent available. 
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Many deputtes feel present policies are adequate guides, but even more seek 
new answers. A common approach must be found; it should allow civil 
servants to prepare themselves for new challenges, and provide a means to 


deal with those who cannot adapt. 


We therefore recommend that 


7.8 The Civil Service Commission gain agreement on a program to deal 


with all aspects of performance problems. 


Recruiting at the Management Entry Level 


The gradual process of retrenchment in the civil service has restricted 
entry to the system. This is understandable — how can you bring in new 
people when you are reducing the size of the civil service and are having 


trouble placing those caught in the squeeze? 


In our view, the government should address the need for new entry of people 
with executive potential. Quite apart from the need for youth employment 
opportunities, the civil service should be representative of the society it 
serves. In short, it cannot skip ae_e generation. This requires’ the 
continuing entry of individuals who may some day become part of the senior 


personnel cadre. 


Meeting the conflicting objectives of restraint and renewal at the same time 
is difficult enough; finding the right way to provide for new entry is even 
more troublesome. One approach is to revive the administrative trainee 
program of the Civil Service Commission. Under this program, university 
graduates were brought into the civil service under the sponsorship of the 
Commission and moved through the system to gain exposure and experience over 
a limited period of time. Deputies worry that there may be no openings for 
today's administrative trainees when the time comes and that implicit 
promises will not be met. Another alternative is to sponsor a limited 
number of new entries for each Senior Personnel Development Committee and 


let these committees work out their placement for a period of two years. 


We recommend that 


7.9 A limited number of management trainees be recruited into the 


civil service each year. 
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Government Values and Training 


Enhancing administrative control within government is analogous to the 
challenge facing North American corporations in responding to the 
competitive pressures of the international economy. One of the important 
lessons that North American companies have learned is that the most costly 
and least effective way to achieve quality is to try to build it in at the 
end of the production process. The new approach is to build in quality 
throughout the process and to resolve quality problems at the earliest 
possible stage. In effect, do not add value to a product or process that 
you will have to reject in the end -- it is both costly and senseless. 
™ 

The development of human resources in the civil service has many parallels. 
Two examples make the point. In the administrative policy area, written 
proscriptions abound and detailed controls are in place to ensure that rules 
are documented and readily available to keep everyone on track. The 
controls are complete and detailed and the documentation is extensive. But 
the value system is such that if you have to bend or creatively interpret 
the rules to get the job done, this can be explained. Another value that is 
strongly held is not to be co-opted by sophisticated and persuasive interest 
groups. In this case, the documentation is sparse and the rules are not 
written. But the value is still clear and strongly held: do not get 


captured by interest groups. The system eschews and rejects those that do. 


Our conclusion is that within the working environment of the Ontario civil 
service, meaningful control must be an integral part of the value system and 
that, to achieve the desired control, the values in the system must be 
supportive. Thus, while we endorse the recommendations of the Executive 
Education Committee, we go one step further and suggest that government 


training place major emphasis on reinforcing desired values. 


We therefore recommend that 


7.10 Government-wide training be better utilized to reinforce the 
desired values in the working climate and to build working 


relationships that are important to executive effectiveness. 
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There are several implications to this proposal: 


. Government training should be a continuing requirement for all 
ECP or potential ECP personnel. While we have suggested a 
limited development agenda for any given year, we feel equally 
strongly that executive training should include all leaders and 
potential leaders of the civil service. The fact that they 
occupy these positions means they must be continually exposed 
to government-wide training. Differential or one-shot 


approaches to training are not acceptable. 


: Training should also use a residential approach to the degree 
possible. We have referred frequently to the importance of 
networks in the Ontario system and to their significance for an 
individual's effectiveness. Network development should be 
encouraged at the earliest possible point in a career. 
Residential training is one of the most valuable ways of 
enhancing this process and encouraging the development of 
cross-ministry relationships. If training does nothing more 
than facilitate the development of networks, it can claim 


success. 


‘. Training should follow its current course of responding to the 
needs of personnel at the entry, intermediate and _ senior 
levels. Ontario's approach is practised in many organizations 
and represents the best method in today's management 
environment. At this time, participation can be mixed across 
levels. As an all-inclusive approach to training is developed, 


progression through the levels should be expected. 


Within the design of the training programs there should be a clear 
reflection of the values and management priorities of the government. 
There should also be a means of assessing the results of this training in 


relation to these government imperatives. 
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We therefore recommend that 


Tell 


The responsibility for the design and evaluation of the 
government-wide training program be assigned to a _ training 
committee made up of the Secretary of Management Board, the 
Chairman of the Civil Service Commission and the Chairmen of the 


Senior Personnel Development Committees, 
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APPENDIX TO PAPER 7 
PRESENT RESPONSIBILITIES FOR SENIOR PERSONNEL MANAGEMENT 
CENTRAL AGENCY RESPONSIBILITIES 


The Civil Service Commission consists of a full-time Chairman and part-time 


commissioners: six deputy ministers and a private citizen. 


The Commission is responsible to a minister designated by the Lieutenant 
Governor in Council for the administration of the Public Service Act. The 


minister is the Chairman of Management Board of Cabinet. 


The Public Service Act gives the Commission the authority to establish 
personnel policies. Under the Act the Commission is responsible for the 
classification of positions, recruitment of qualified persons, 
recommendation of salaries, the provision of staff development and _ the 
assignment of persons to positions in the classified service. In keeping 
with government policy, those matters having financial implications are 


submitted to Management Board. 


Subject to the approval of the Lieutenant Governor in Council, and providing 
there is no conflict with the provisions of a collective agreement, the 
Commission may make regulations in all areas of personnel management, 
employee benefits and disciplinary action. The Commission may also delegate 
to a deputy minister any of its authorities and responsibilities related to 


recruitment and classification. 


Management Board, in administering its Act, has the authority and 
responsibility to approve changes in organizational structure within the 
ministries. Its focus is on positions, while the Commission's is on 


individual people. 
DEPUTY MINISTER RESPONSIBILITIES 


Deputies are assigned broad responsibilities and authorities under the 


Public Service Act (PSA): 


Appointments. Where a vacancy exists in the classified 


service, the deputy in that ministry nominates a person from 
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the Civil Service Commission's eligibility list to fill the 
position on a probationary basis. The Commission is obligated 
to appoint the deputy's nominee for a probationary period of no 
more than one year, with the possibility of a further extension 
at the end of this period. After this a person can be 
appointed to the regular staff if, and only if, the deputy 
requests the Commission to recommend the appointment to the 


Lieutenant Governor in Council. 


: Transfers. The deputy may request that the Commission transfer 
an individual from one position to another within a ministry. 
The deputy may also request that an individual be transferred 
from a position in another ministry to a position in his 
ministry. The Commission has the final approval authority for 
such transfers, but only the deputy can initiate the transfer 


process. 


° Staff development. The deputy has the responsibility and 
authority to plan and provide for ministry staff development 
programs. Individuals are assigned to programs and courses by 
the deputy. Regulations under the PSA give the deputy the 
authority to grant time off and provide tuition and expenses. 
The Commission assists in and coordinates staff development 


programs, but the deputy is not required to use them. 


4 Discipline. The deputy is assigned authority under the PSA to 
discipline or dismiss for cause an employee within the ministry 
after a hearing held by the deputy or a delegate. Employees 
have the right to grieve a dismissal before a board constituted 


for that purpose. 


° Delegation of deputy's authorities. With the consent of the 


minister, the deputy may delegate any of his or her powers and 


duties under the PSA to a civil servant in the ministry. 


MINISTRY PERSONNEL MANAGEMENT 


The Commission has delegated to deputy ministers responsibility and 
authority for the recruitment and classification of all but’ the 


approximately six hundred executives in the government. Deputies in turn 
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have delegated these responsibilities and authorities, as well as those 
given directly to them in the PSA, to line managers and ministry personnel 
officers. The Commission provides a detailed set of policies in Volume 2 of 
the Manual of Administration within which ministry staff must carry out the 


personnel function. 


The Personnel Branch of a ministry is typically headed by a director 
reporting to the executive director or assistant deputy minister of finance 
and administration. The branch works mainly in an advisory capacity to line 
managers, who have primary responsibility for personnel matters within their 
units. The branch is responsible for ministry personnel policies and 
procedures, applying appropriate classification and compensation levels for 
all ministry employees, staff recruitment, employee counselling, and 
investigating employee grievances. The branch also maintains the ministry's 
personnel and employee benefits records. It provides liaison between the 
ministry and the Civil Service Commission and the Ontario Public Service 
Employees Union. In large ministries the branch is decentralized to provide 


personnel services to all offices of the ministry throughout the province. 


Managers are responsible for guiding the performance of employees under 
their supervision. Managers are expected to work with their subordinates in 
developing an understanding of organizational objectives, setting individual 
performance goals, obtaining the necessary skills through training and 


development, and assessing performance. 


Personnel branches and the Commission provide managers with staff support 
services, such as_ performance appraisal documentation and _ processes, 
training and development courses, career counselling, and advertising for 


vacancies. 
GOVERNMENT-WIDE PERSONNEL MANAGEMENT 


The government-wide personnel management interest encompasses individuals in 
the Executive Compensation Plan (directors, executive directors, executive 
coordinators, general managers or assistant deputy ministers) and above the 
AM17 level (managers just below the ECP level). The Chairman of the Civil 
Service Commission maintains authority over these positions and individuals 
by withholding delegation of recruitment and classification authorities, as 


well as the authority for transfers. 
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A Senior Appointments Advisory Committee (SAAC) has been established to 
provide advice on policies, plans and decisions affecting the executive 


group. The Committee is made up of 


: the Deputy Minister to the Premier (co-chairman of the 


Committee); 


: the Chairman of the Civil Service Commission (co-chairman of 


the Committee); 


the Secretary of Management Board; 


: the Deputy Minister of Treasury and Economics; 


: the Deputy Secretaries for the three policy field committees of 
Cabinet; and 


5 three deputy ministers on a rotational basis, one from each 


human resources planning subcommittee. 


The membership and functions of SAAC put in place the strategic leadership 
necessary to give appropriate direction and effective guidance to decisions 
affecting the senior personnel ranks in government. Its activities include 


providing advice to 


the Premier, upon request, on the suitability of candidates for 


deputy minister or equivalent positions; 


: the Chairman of the Civil Service Commission on compensation 


matters for deputies and members of the ECP; 


; the Chairman of the Civil Service Commission on _ specific 


appointments to ECP4 and 5 positions; 


the Chairman of Management Board on proposed reorganizations in 


ministries affecting individuals in the ECP category; and 


. deputy ministers on their fulfilment of the government-wide 


responsibility for the development of senior executives. 
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Three human resources planning subcommittees, headed by the deputy 
provincial secretaries and composed of the deputies from the relevant policy 
fields, were established to assist the Chairman of the Civil Service 
Commission in identifying executives ready for promotion or developmental 
assignments, reviewing assessments of executives, and implementing executive 
development programs. As we discuss in paper 7, the intent of these 


subcommittees is yet to be fully realized. 


The office of Senior Appointments and Compensation serves as staff for SAAC 
and the senior appointments process. It maintains the Senior Manpower 
Planning Inventory and provides candidate lists to deputies when they are 
staffing senior positions. Career information, an assessment of skills, and 
a rating of future potential are kept on file by the office for each 
individual in the inventory of executives and potential executives. This 
information is provided by een individual's deputy. The office also 


provides a training and development program for executives. 


While authority for managing executive personnel rests with the Chairman of 
the Civil Service Commission, in practice deputies are major players in the 
Management of executive careers. They initiate recommendations on the 
design of the executive structure within their ministries and on selection 
criteria for filling vacancies. They have the responsibility to ensure that 
performance appraisals for executives, as well as all other staff in their 
ministries, are kept current. They assist executives in determining 
realistic career goals and in achieving those goals by identifying 
development opportunities and recommending executives for’ transfer, 
secondment or participation in training programs. In filling vacancies, 
deputies or their delegates chair selection boards for positions in their 
ministries and recommend candidates for positions. Deputies have a 
responsibility to ensure that information in the Senior Manpower Planning 
Inventory is up to date. Thus, the central agencies and deputy ministers 
have a shared interest and common responsibility for developing senior 
executives. Neither can achieve this crucial objective without the active 


support and full involvement of the other. 
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